Digitized  by  the  Internet  Archive 
in  2019  with  funding  from 
University  of  Toronto 


https://archive.org/details/finalreportofcivOOtoro 


Presented  to  the 
LIBRARY  of  the 
UNIVERSITY  OF  TORONTO 
from 

the  Library  of 
A.E.K.  BUNNELL 


CIVIC  ADVISOR!  COUNCIL 
OF  TORONTO 


FINAL  REPORT 


THE  COMMITTEE  ON 
METROPOLITAN  PROBLEMS 


83  St.  Joseph  St. , 
Toronto,  Ontario 


■if. 


i. 


Members  of  Municipal  Councils 
in  the  Metropolitan  Area  of  Toronto. 

Dear  Sirs: 

On  behalf  of  the  Executive  Committee  of  the  Civic  Advisory 
Council  I  beg  to  submit  the  Final  Report  of  the  Committee  on  Metropolitan 
Problems. 

You  will  recall  that  the  First  Report,  in  two  sections,  was 
forwarded  to  you,  with  the  assurance  that  the  study  of  the  Metropolitan 
Area  was  continuing,  and  that  the  Committee  would  issue  its  findings  as 
soon  as  it  was  possible  to  do  so.  Now,  in  March,  1951,  deliberations, 
based  on  research  and  the  practical  experience  and  special  knowledge  of 
Committee  members,  have  come  to  an  end  and  conclusions  have  been  incorporated 
into  this,  the  Final  Report  of  the  Committee. 

Sincere  thanks  are  due  to  Mr.  P.  Alan  Deacon,  Chairman,  and  to 
all  members  of  the  Committee  on  Metropolitan  Problems  who  have  given  a 
great  deal  of  their  time  and  thought  over  the  past  two  years  to  this 
study,  and  who  have  served  voluntarily  on  the  Committee. 

With  the  sincere  hope  that  it  will  assist  in  finding  a  solution 
to  the  Metropolitan  problems  of  the  Area,  this  Report  is  respectfully 
submittedo 

Yours  truly, 

R.  C.  C.  HENSON 

Chairman 

Civic  Advisory  Council 


March  25,  19510 
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FOREWORD 

The  Committee  on  Metropolitan  Problems  of  the  Civic  Advisory  Council 
presents  herewith  its  Final  Report  for  the  consideration  of  the  citizens  of  the 
Toronto  metropolitan  community,,  As  chairman  of  the  Committee  since  its  creation 
in  September  1948,  I  believe  the  Report  to  be  worthy  of  the  most  careful  appraisal 
by  all  citizens  who  are  seriously  concerned  with  the  present  and  future  problems 
of  this  Community* 

It  is  worth  repeating  briefly,  the  story  of  the  inauguration  of  this 
Committee.  In  June  1948?  the  Mayor  of  Toronto  invited  representatives  of  the 
" traditional”  thirteen  municipalities  in  the  Greater  Toronto  Area  to  a  meeting 
to  discuss  the  setting  up  of  a  comprehensive  research  project  designed  to 
explore  the  difficulties  of  metropolitan  Toronto.  At  this  meeting  it  was 
agreed  that  the  Civic  Advisory  Council  should  undertake  a  study  leading  to 
recommendations  for  possible  improvements  in  governmental  organization  and 
the  provision  of  municipal  services  in  the  Metropolitan  Area. 

Two  Reports  have  been  published  by  the  Committee  previously  and 
provide  the  analytical  and  statistical  background  of  this  Final  Report.  In 
December  1949,  a  First  Report,  Section  One,  was  published,  the  first  overall 
study  of  the  Metropolitan  Area  of  Toronto  initiated  by  the  City  and  the 
suburban  municipalities  acting  together.  Section  Two  of  the  First  Report 
was  published  in  April  1950,  and  presented  the  pertinent,  statistical  and 
analytical  material  on  the  Metropolitan  Area,  upon  which  this  Final  Report 
is  based. 

Since  publication  of  the  First  Report  nearly  eighteen  months  ago 
the  Committee  has  met  on  more  than  forty  occasions.  It  is  to  the  credit  of 
every  member  of  the  Committee,  all  of  whom  are  volunteers,  that  such 
extensive  effort  has  been  put  into  the  study  and  preparation  of  a  document 
concerning  the  future  of  the  Toronto  metropolitan  community.  As  Chairman  of 
the  Committee,  I  should  like  to  express  my  own  most  sincere  appreciation  to 
these  men  and  women  who  have  contributed  so  generously,  their  time  and  energies 
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to  the  work  of  the  Committee  and  to  thank  them  for  their  efforts  in  making 
my  job  a  pleasant  one0 

The  Final  Report  presents  the  two  alternative  political  proposals 
that  the  Committee  deemed  to  be  possible  real  solutions.  In  presenting  the 
two  alternative  proposals,  the  Committee  wish  to  make  it  entirely  clear  that 
individually,  Committee  members  do  not  find  both  proposals  equally  acceptable. 
Despite  this  difference  of  opinion,  it  was  the  decision  of  the  Committee  to 
present  both  proposals  and  all  members  shared  extensively  in  their  preparation. 

In  addition,  the  Committee  has  presented  a  discussion  of  General 
Principles  and  Observations  which  pertain  to  the  creation  of  a  system  of 
metropolitan  government  and  which  hold  good,  for  the  most  part,  no  matter 
what  solution  is  adopted  for  the  Metropolitan  Area  of  Toronto.  In  addition 
a  section  of  the  Report  is  devoted  to  a  number  of  Prevalent  Misconceptions 
widely  held  in  the  Toronto  metropolitan  community  concerning  the  difficulties 
of  the  Metropolitan  Area  and  the  possible  solutions  thereto. 

The  Committee  wishes  to  express  its  appreciation  for  valuable 
assistance  and  friendly  co-operation  extended  by  the  Clerks  and  other 
administrative  officials  of  every  municipality  in  the  Metropolitan  Area  of 
Toronto.  On  many  occasions  special  work  was  required  of  them  and  material 
was  prepared  at  considerable  sacrifice  of  time. 

The  Committee  from  time  to  time  received v aluable  assistance  from 
many  individuals  who  were  possessed  of  special  knowledge.  To  all  these 
contributors  and,  in  particular,  to  those  who  devoted  their  time  and  effort 
to  the  work  of  the  Sub-Committee  on  Education  the  Committee  wishes  to  express 
its  appreciation. 

Special  appreciation  is  due  to  those  who  contributed  research  and 
secretarial  assistance  in  the  preparation  of  this  Final  Report.  Miss  Patricia 
Godfrey  and  Mrs.  Alison  Hopwood  acted  as  Research  Assistance;  the  secretarial 
work  involved  in  the  preparation  of  the  Final  Report  was  carried  out  by 
Mrs.  Mary  Proctor.  The  Research  staff  was  fortunate  in  receiving  the  substantial 
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assistance  of  the  staff  of  the  Civic  Advisory  Council  under  the  direction  of 
the  Executive  Assistant,  Miss  Margaret  Ferguson* 

In  particular,  the  Committee  expresses  its  sincere  thanks  to 
the  Research  Director,  Dr.  Albert  Rose,  who,  throughout  this  study, 
most  efficiently  prepared  memoranda,  wrote  and  compiled  this  Report  and 
patiently  accepted  editorial  correction  from  the  Committee.  Without  his 
able  and  unstinting  service  the  work  of  the  Committee  would  not  have 
been  possible. 


P.  ALAN  DEACON 
Chairman. 


March  15,  1951. 
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SUMMARY  OF  FINAL  RKPORT 

The  Final  Report  of  the  Committee  on  Metropolitan  Problems  is 
presented  for  the  consideration  of  citizens  of  the  Toronto  metropolitan 
community.  Following  is  a  brief  summary  of  the  major  points  in  the  Report 
and  the  main  conclusions  reached  by  the  Committee : 

10  Metropolitan  Area 

The  Committee  re-affirmed  its  earlier  opinion  that  an  area 
embracing  twenty-three  municipalities  should  be  adopted  as  the  present 
Metropolitan  Area  of  Toronto.  These  twenty-three  municipalities,  which  were 
designated  in  the  First  Report  published  in  December,  1949,  are  listed  at 
the  bottom  of  page  one  of  the  present  Report,  Between  the  time  of  the 
First  Report  and  the  Final  Report,  urban  expansion  has  been  continued  at  a 
rapid  rate  and  it  becomes  more  evident  daily  that  any  area  smaller  than  that 
selected  by  the  Committee  would  allow  serious  problems  to  develop  outside  the 
territories  coming  under  metropolitan  supervision. 

2o  Present  Structure  Inadequate 

The  present  pattern  of  local  government  in  the  Metropolitan  Area 
of  Toronto  is  not  adequate  to  cope  with  the  current  problems  of  metropolitan 
development.  It  has  not  ensured  orderly  growth  in  the  past  and  will  lead 
to  more  serious  difficulties  in  the  years  ahead. 

3.  Principles  of  Metropolitan  Government  (page  9) 

Whatever  detailed  proposal  is  adopted  for  amending  the  governmental 
structure  of  the  Metropolitan  Area,  it  will  be  important  that  it  is  in  accord 
with  certain  basic  principles.  The  Committee  has  discussed  these  principles 
in  relation  to  inter -municipal  co-operation,  representation  of  particular 
areas  in  any  metropolitan  structure  of  government,  dependence  on  provincial 
grants-in-aid ,  the  relationship  between  built-up  areas  and  developing 
municipalities,  and  the  basis  for  levying  real  property  taxes  in  urban  and 
rural  areas.  The  Committee  has  been  concerned  also  with  the  importance  of 
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citizen-participation  in  municipal  government,  with  the  necessity  of  securing 
flexibility  in  whatever  structure  is  adopted,  with  the  value  of  developing  an 
effective  municipal  civil  service,  and  with  the  need  for  a  clear  appreciation 
of  the  overall  costs  of  local  government  throughout  the  Metropolitan  Area. 

4.  Current  Misconceptions  (page  17) 

The  Committee  was  concerned  in  its  Report  not  only  with  a  statement 
of  positive  principles,  but  also  with  some  of  the  major  misconceptions  about 
local  government  which  have  been  prevalent  in  the  Toronto  metropolitan  community. 
These  misconceptions  are  dealt  with  under  such  headings  as  Financial  Difficulties, 
Depression  vs.  Expansion,  Relative  Standards  of  Municipal  Service  Provision, 

Citizen  Participation  in  Metropolitan  Government,  Administrative  Savings, 

Extension  of  Services,  Tax  Rates,  and  Employment  of  Present  Civic  Employees. 

5.  The  Most  Urgent  Requirement 

The  most  urgent  requirement  is  to  set  up  a  form  of  local  government 
which  will  overcome  the  serious  divided  jurisdiction  that  now  prevails. 

Efficient  supervision  of  municipal  services  and  orderly  development  of  the 
Metropolitan  Area  can  only  be  obtained  in  this  way. 

6.  Alternative  Proposals 

The  Committee  puts  forward  two  alternative  plans  for  revision  of 
the  structure  of  government  in  the  Metropolitan  Area. 

(a)  A  Metropolitan  County  (page  36) 

This  proposal  visualizes  the  formation  of  a  new  metropolitan  municipaltiy , 
called  for  convenience  a  "Metropolitan  County",  but  with  powers  laid 
down  specifically  to  meet  the  problems  of  the  Metropolitan  Area  of 
Toronto.  The  form  of  government  bears  some  resemblance  to  the 
borough  system  as  it  operates  in  London,  England,  and  is  less  closely 
paralleled  in  county  plans  which  have  been  adopted  in  some  United 
States  metropolitan  areas.  The  new  Metropolitan  County  would  include 
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the  present  twenty-three  municipalities  of  the  Metropolitan  Area,, 
Substantially  these  municipalities  would  continue  in  existence 
but  with  considerably  reduced  powers. 

(b)  Amalgamation,  plus  a  Limited  Regional  Authority  (page  45) 

This  proposal  calls  for  unification  of  the  main  urban  areas  under 
a  single  city  government.  The  amalgamated  municipality  would 
include  approximately  the  thirteen  municipalities  covered  in  the 
application  of  the  City  of  Toronto,  but  might  be  somewhat  smaller 
in  area.  A  Regional  Authority  would  be  set  up  with  representation 
from  the  enlarged  city  and  from  the  remaining  municipalities  of  the 
Metropolitan  Area.  This  authority  would  be  given  only  a  small 
number  of  specific  municipal  responsibilities* 

7.  Other  Alternatives  not  Recommended 

The  Committee  considered  that  the  creation  of  Metropolitan 
Administrative  Commissions  for  specific  services  or  of  an  Inter-Urban 
Administrative  Area  for  a  group  of  services,  would  not  go  far  enough  in 
solving  the  problems  which  require  major  attention.  Adoption  of  the 
borough  system  or  the  transfer  of  some  other  metropolitan  structure  without 
adjustment  to  the  conditions  applying  in  the  Toronto  area,  would,  in  the 
Committee’s  view,  also  be  unsatisfactory. 

8.  Not  a  Complete  Blueprint 

The  Committee  does  not  consider  that  either  of  its  proposals 
can  be  put  into  effect  without  very  careful  study.  The  recommendations 
have  not  touched  on  the  financial  arrangements  which  would  be  worked  out  in 
advance  of  the  adoption  of  any  new  form  of  metropolitan  government.  Full 
details  have  not  been  set  down  in  regard  to  the  best  methods  of  providing 
specific  services,  such  as  education.  The  proposals  for  representation  in 
the  new  Metropolitan  County,  or  alternatively  in  the  enlarged  City  Council 
and  the  Regional  Authority,  would  need  to  be  worked  out  more  precisely. 
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9.  Stage  by  Stage  Implementation 


The  Committee  was  of  the  opinion  that  plans  for  a  major  change 
in  the  governmental  structure  of  the  Toronto  area  should  be  carefully 
formulated  in  advance  of  their  actual  introduction.  Once  a  plan  is  fully 
developed  and  agreed  upon,  it  should  be  brought  into  effect  in  several 
stages  in  order,  as  far  as  possible,  to  avoid  confusion  in  the  transition 
period. 
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FINAL  REPORT  OF  TEE  COMMITTEE 


PART  I 


OBSERVATIONS  AND  PRINCIPLES 

INTRODUCTION 

For  more  than  two  years  the  Committee  on  Metropolitan  Problems  of 

ths  Civic  Advisory  Council  has  given  consideration  to  the  problems  of  the 

Metropolitan  Area  of  Toronto  and  to  proposals  for  a  metropolitan  form  of 

governmental  organization  designed  to  eliminate  these  difficulties.  In  its 

First  Report,  published  in  December  1949,  the  Committee  dealt  with  the  issues 

involved  in  the  provision  of  municipal  services  for  the  presently  divided 

Metropolitan  Area  and  outlined  the  present  systems  of  service  provision. 

Particular  stress  was  placed  upon  the  inter-relationships  that  have  arisen 

between  different  municipalities  in  the  Toronto  metropolitan  community  in 

the  process  of  meeting  the  physical  and  social  needs  of  people. 

A  portion  of  the  First  Report  was  devoted  to  an  exposition  of 

several  of  the  proposals  which  have  been  made  for  political  and  other 

forms  of  organization  which  might  alleviate  some  of  the  most  urgent 

difficulties.  These  schemes  were  presented  for  the  guidance  of  the  general 

public  in  assessing  the  merits  of  different  proposals  for  coping  with  the 

problems  of  local  government  in  the  Metropolitan  Area.  At  that  time  no 

recommendations  were  made  by  the  Committee  as  to  the  best  scheme  of 

government  for  the  Area,  but  it  was  made  plain  that  the  present  municipal 

structure  was  not  meeting  current  needs. 

The  Committee  did  present  in  some  detail  its  concept  of  the 

Metropolitan  Area  of  Toronto  for  the  purposes  of  its  study  and  to  acquaint 

citizens  with  the  facts  of  growth  within  the  Toronto  metropolitan  community. 

This  concept  embraced  not  merely  the  so-called  " traditional”  thirteen 

1.  2. 

municipalities  of  York  County,  but  an  additional  ten  municipalities  in  which 

1.  City  of  Toronto,  Towns  of  Leaside,  Mimico,  New  Toronto  and  Weston, 
Villages  of  Forest  Hill,  Long  Branch  and  Swansea,  Townships  of  Fast  York, 
Etobicoke,  North  York,  Scarborough  and  York. 

2.  Villages  of  Markham,  Port  Credit,  Richmond  Hill,  Stouffville,  Streetsvill 
and  Woodbridge,  Townships  of  Markham,  Toronto,  Toronto-Gore  and  Vaughan. 
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urban  growth  was  occurring  so  rapidly  that  a  great  many  of  the  problems 
of  the  Metropolitan  Area  were  already  appearing  or  were  bound  to  appear  in 
the  near  future. 

It  was  agreed  by  the  Committee  that  there  must  be  created  a 
structure  capable  of  providing  long  range  and  overall  planning  to  ensure 
proper  metropolitan  growth  within  a  period  of  two,  three  or  five  decades  hence. 
Community  and  regional  planning  cannot  be  limited  to  existing  political 
boundaries,  whether  municipal  or  county.  Neither  the  question  of  the 
specific  areas  that  might  be  considered  to  belong  within  a  metropolitan 
community  nor  the  dimensions  of  a  planning  area  can  be  decided  by  reference 
to  such  boundaries.  In  order  to  collect  comparable  statistical  data  and  to 
make  its  argument  clear,  however,  the  Committee  did  add,  in  its  First  Report, 
only  entire  municipalities  to  the  "traditional"  conception  of  the  Metropolitan 
Area  of  Toronto. 

In  the  First  Report  it  was  emphasized  that  realistic  consideration 

must  be  given  to  the  facts  of  metropolitan  growth,  in  particular  to  the 

fact  that  even  beyond  the  urban  development  immediately  surrounding  the  City 

of  Toronto  there  are  a  number  of  urban  sections  separated  by  rural  areas 

which  have  been,  for  many  years,  giving  way  to  urban  growth.  "It  is  felt", 

stated  the  Committee,  "that  if  such  areas  were  not  included  in  planning  for 

the  Metropolitan  Area  at  this  stage,  the  same  series  of  problems  would  simply 

3. 

arise  again  in  a  few  years". 

In  considering  the  problems  of  the  Metropolitan  Area  the  Committee 
found  that  the  growth  and  movement  of  population  created  a  host  of  problems 
for  all  municipalities.  Those  municipalities  which  are  in  the  Metropolitan 
Area  but  outside  the  central  city  are  faced  with  difficulties  far  greater 
than  those  in  the  typical  single  municipality  separated  from  a  metropolitan 
area.  The  demand  for  a  rapid  extension  of  services,  particularly  education, 

3.  First  Report,  Section  One,  Committee  on  Metropolitan  Problems,  Civic 
Advisory  Council  of  Toronto,  November  1949,  page  3. 
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is  aggravated  by  competition  in  the  level  of  services  which  does  not  have 
to  be  faced  in  non-metropolitan  communities. 

The  cost  of  services,  previously  lacking  and  perhaps  initially  un¬ 
wanted  by  residents,  the  relative  assessment  of  older  and  newer  residential 
areas  and  of  urban  and  rural  properties,  and  the  possibility  of  dependence 
of  the  new  population  on  public  assistance  in  time  of  depression  are  sources 
of  friction  within  the  municipalities  outside  the  central  city.  Basically, 
however,  there  is  the  little  recognized  fact  that  expansion  in  the  postwar 
period  has  advanced  at  an  increasing  rate.  (Tables  I  -  III,  pages  4-6). 

For  the  central  city  the  issues  are  to  some  extent  different,  being 
centered  in  housing,  community  planning  and  urban  redevelopment  rather  than 
initial  development.  Nevertheless,  the  pressures  upon  the  large  densely 
populated  core  of  the  Metropolitan  Area  are  severe. 

The  Committee  found  important  evidence  of  the  interdependence  of 
the  area  in  the  fact  that  an  increasing  proportion  of  people  who  live  in  the 
suburbs  work,  educate  their  families,  trade  and  seek  recreation  in  the  central 

city.  To  some  extent  this  is  true  also  in  reverse.  It  was  found,  as  well, 

4. 

that  there  are  more  than  thirty  major  inter-municipal  agreements  for  the 
provision  of  such  services  as  water  supply,  sewage  and  garbage  disposal  and 
hydro-electric  power.  Public  transportation,  whether  or  not  provided  under 
inter-municipal  agreement,  is  of  particular  significance.  Development  of 
transport  facilities  makes  easier  the  expansion  of  the  Metropolitan  Area  while 
the  mobility  of  labour  throughout  the  entire  area  is  such  that  facilities  for 
movement  must  be  enlarged  at  a  much  faster  rate  than  the  growth  of  population. 
Demands  for  such  service  are  by  no  means  confined  to  the  City  of  Toronto  but 
the  Committee  concluded  that  the  central  city  has  in  the  past  provided 
installations  more  than  sufficient  for  its  own  immediate  and  future  needs  and 
continues  to  be  called  upon  to  do  so. 

4.  First  Report,  Section  Two, Committee  on  Metropolitan  Problems,  Civic 
Advisory  Council  of  Toronto,  April  1950,  p.78-86. 
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TABLE  I  -  RAT’S  OF  POPULATION  GROWTH  1945-1950 
THE  METROPOLITAN  AREA  OF  TORONTO 


Municii)ality 

ja  Increase 
1945-1946 

$  Increase 
1946-1947 

%  Increase 
1947-1948 

%  Increase 
1948-1949 

%  Increas 

1949-1950 

The  "Traditional” 

Thirteen  Municipalities 

City  of  Toronto 

2.16 

-  0.18 

-  3.64 

0.46 

-  0.84 

East  York 

5.17 

10.51 

4.40 

9.52 

6  •  33 

Etobicoke 

-  0.60 

6.02 

39.56 

15.10 

21e82 

Forest  Hill 

4.40 

3.62 

0.78 

4.98 

lc33 

Leaside 

11.83 

6.59 

15.71 

9.69 

2.89 

Long  Branch 

3.45 

16.41 

6.22 

14.74 

5.00 

Mimico 

3.08 

6.33 

5.56 

0.95 

0.94 

New  Toronto 

-  0.69 

1.94 

2.64 

1.00 

2.66 

North  York 

13.93 

10.12 

14.38 

20.70 

36.83 

Scarborough 

11.62 

10.56 

11.24 

17.82 

17.30 

Swansea 

0.25 

0.00 

1.73 

5.87 

0.92 

Weston 

4.23 

2.77 

5.63 

7.04 

3.73 

York 

3.11 

2.95 

2.58 

3.48 

2.59 

The  Additional  Ten  Municipalities 

Markham  Twp. 

6.81 

4.01 

4.04 

3.32 

19.65 

Markham  Village 

i  7.50 

1.74 

8.26 

6.19 

5.90 

Richmond  Hill 

7.90 

3.14 

4.41 

11.59 

8.65 

Stouffville 

-  5.23 

13.23 

8.07 

1.09 

5.92 

Vaughan  Twp. 

4.97 

9.05 

11.20 

10.42 

8.25 

Wood bridge 

7.45 

2.80 

1.12 

9,92 

15.52 

Port  Credit 

3.33 

4.30 

11.17 

12.94 

9,75 

Streetsville 

3.76 

14.64 

5.84 

11.49 

5.15 

Toronto  Twp. 

4.10 

18.99 

9.96 

9.45 

3.82 

Toronto  (lore 

-  2.97 

19.94 

0.82 

1.82 

Source:  Assessors'  Reports  of  Population  of  the  Municipalities. 
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TABLE  II  -  OVERALL  POPULATION  GROWTH  1,945-1950 
THE  METROPOLITAN  AREA  OF  TORONTO 


Municipality  Population 

1945 

The  "Traditional”  Thirteen  Municipalities 

Population 

1950 

%  Increas 
1945-1950 

City  of  Toronto 

681,802 

667,487 

-  2.10 

East  York 

43,399 

60,155 

38.51 

Etobicoke 

21,402 

44,137 

106.23 

Forest  Hill 

13,960 

16,191 

15.98 

Lea side 

9,800 

15,255 

55.66 

Long  Branch 

5,220 

8,044 

54.10 

Mimi co 

8,785 

10,460 

19.07 

New  Toronto 

10,173 

10,961 

7.74 

North  York 

26 , 432 

62,646 

137.01 

Scarborough 

25,482 

48 , 146 

88.94 

Swansea 

7,217 

7,864 

8.96 

Weston 

6,337 

7,961 

25.63 

York 

82,753 

95,659 

15.60 

The  Additional  Ten 

Municipalities 

Markham  Twp„ 

6,505 

9,296 

42.90 

Markham  Village 

1,173 

1,562 

33.16 

Richmond  Hill 

1,507 

2,123 

40.88 

Stouffville 

1,340 

1,664 

24.18 

Vaughan  Twp. 

6,116 

9,305 

52.14 

Woodbridge 

1,128 

1,600 

41.84 

Port  Credit 

2,250 

3,342 

48.53 

Streetsville 

691 

1,020 

47.61 

Toronto  Twp. 

12,039 

18,634 

54.78 

Toronto  Gore 

1,685 

2,013 

19.47 

Source:  Assessors1  Reports  of  Population  of  the  Municipalities 
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TABLE  III  -  SUMMARY 

OE  POPULATION 

GROWTH  1945-1950 

Municipalities 

Population 

1945 

Population 

1950 

%  Increas 
1945-1950 

City  of  Toronto 

681,802 

667,487 

-  2.10 

Twelve  Inner  Suburbs 

263,284 

387,479 

47.17 

The  "Traditional”  Thirteen 
Municipalities 

945,086 

1,054,966 

11.63 

The  Ten  Additional 
Municipalities 

34,434 

50,559 

46.83 

The  Metropolitan  Area 
of  Toronto 

979,520 

1,105,525 

12.86 

Source:  Committee  on  Metropolitan  Problems, 
Civic  Advisory  Council. 
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RECENT  DEVELOPMENTS 

Intensive  consideration  of  the  difficulties  of  the  Metropolitan  Area 

of  Toronto  has  not  been  lacking  during  the  year  since  the  issuance  of  the  First 

Report  of  the  Committee  on  Metropolitan  Problems.  In  January  1950,  the  Premier 

of  Ontario  issued  an  invitation  to  representatives  of  the  "traditional" 

thirteen  municipalities  to  initiate  discussions  for  the  guidance  of  the 

Provincial  Government  in  providing  suitable  legislation  to  resolve  the  major 

questions.  The  Toronto  Area  Committee,  composed  of  the  mayors  and  reeves  of 

the  "traditional"  thirteen  municipalities,  was  thus  created  and  met  on  several 

5, 

occasions  before  presenting  its  Report  at  the  end  of  March  1950. 

The  application  of  the  Town  of  Mimieo  for  the  creation  of  an  Inter- 
Urban  Area  and  a  Board  of  Management  under  Section  23  (b)  of  the  Municipal 
Act  was  heard  by  the  Municipal  Board  of  the  Province  of  Ontario  on  January  24, 

1950,  and  was  adjourned  sine  die.  In  February,  the  City  of  Toronto  passed  a 

6. 

by-law  on  the  basis  of  which  a  formal  application  to  the  Municipal  Board  for 

amalgamation  of  the  central  city  with  all  but  the  rural  portions  of  two  of 

7. 

the  "traditional"  suburban  municipalities  was  requested.  This  application  was 
opposed  in  April  and  the  right  of  the  City  to  apply  for  amalgamation  of  portions 
of  some  municipalities  was  denied  by  the  Municipal  Board.  The  City  re-drew 
its  application  to  comply  with  the  decision  of  the  Municipal  Board  and  hearings 
began  on  June  19th  on  the  application  of  the  City  of  Toronto  for  amalgamation 
of  the  "traditional"  thirteen  municipalities. 

During  the  past  year  the  Committee  on  Metropolitan  Problems  of 
the  Civic  Advisory  Council  stepped  up  the  pace  of  its  deliberations  and  met 
on  no  less  than  forty  occasions.  The  Committee  has  been  concerned  primarily 
with  the  drafting  of  alternative  proposals  for  the  consideration  of  the  citizens 

5.  The  Report  of  the  Toronto  Area  Committee,  March  30,  1950. 

6.  City  of  Toronto  By-Law  17847,  February  2,  1950. 

7.  The  application  of  the  City  of  Toronto  excluded  substantial  areas  in 
the  Townships  of  Etobicoke  and  Scarborough. 
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8. 

of  the  Toronto  metropolitan  community  and  to  a  lesser  extent  with  the 
formulation  of  basic  principles  which  should  govern  any  form  of  metropolitan 
organization  decided  upon  by  the  citizens  of  the  community  and  their  elected 
representatives.  A  third  phase  of  its  work  has  been  a  consideration  of 
basic  misconceptions  prevalent  throughout  the  Metropolitan  Area. 


* 


. 

GENERAL  PRINCIPLES  AND  OBSERVATIONS 


In  the  coarse  of  its  discussions  the  Committee  reached  agreement 
on  certain  matters  of  general  importance.  On  occasion  these  dealt  with  the 
present  situation  in  the  Metropolitan  Area  of  Toronto  and  the  variety  of 
proposals  advanced  to  deal  with  it.  At  times  the  Committee  was  of  the  opinion 
that  its  agreement  on  a  point  of  fundamental  significance  was  worth  recording 
because  of  the  fact  that  it  was  a  matter  of  importance  no  matter  what  the 
ultimate  political  solution  might  be.  These  points  of  agreement,  which  take 
the  form  of  general  observations  and  principles,  are  presented  under  appropriate 
headings. 

1.  Breakdown  of  Inter-Municipal  Co-operation 

The  Committee  agreed,  at  an  early  stage,  that  there  will  never  be 
effective  progress  in  solving  metropolitan  problems  in  the  Metropolitan  Area 
of  Toronto  so  long  as  progress  depends  upon  co-operation  among  municipalities. 

It  is  now  clear  that  there  has  been  a  breakdown  in  the  process  of 
extension  of  co-operative  relationships  in  the  Metropolitan  Area  as  a  solution 
to  pressing  problems.  Arterial  road  development,  for  example,  has  been  held 
up  seriously  in  the  post-war  period  through  the  lack  of  such  co-operation. 

The  "green  belt"  proposals  of  the  Toronto  City  Planning  Board  and  the  Toronto 
and  York  Planning  Board  have  failed  to  win  the  acceptance  of  York  County  Council. 
Since  1935,  eleven  different  wave-lengths  have  been  adopted  for  police  radio 
systems  in  the  "traditional"  thirteen  municipalities  where  previously  only  one 
was  used.  In  the  opinion  of  some  persons  co-ordination  of  police  calls  has 
been  weakened  seriously. 

The  breakdown  of  the  co-operative  process  was  made  even  more  apparent 
during  the  winter  of  1949-1950  in  the  negotiations  over  water  supply  for  some 
municipalities  in  the  Metropolitan  Area.  Requests  for  further  supplies  of  water 
from  the  City  of  Toronto  were  the  subject  of  such  involved  controversy  that 
strong  hope  for  overall  solutions  to  metropolitan  problems  on  this  basis  must 
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2 .  Weaknesses  of  Inter-Municipal  Agreements 

Whether  or  not  the  process  of  inter-municipal  co-operation  has 
broken  down,  the  Committee  came  to  the  conclusion  that  there  are  fundamental 
weaknesses  in  extending  municipal  services  on  the  basis  of  inter-municipal 
agreements. 

Such  agreements  very  often  make  the  supplier  dependent  upon  the 
buyer.  For  example,  the  Township  of  Scarborough  has  for  many  years  supplied 
the  major  portion  of  the  water  required  in  the  Township  of  East  York,  On  the 
basis  of  this  agreement  the  supplier,  the  Township  of  Scarborough,  has 
developed  and  expanded  a  modern  waterworks  plant.  If  the  Township  of  East 
York  were  to  secure  its  water  from  another  source,  e.g.  the  City  of  Toronto, 
the  Public  Utilities  Commission  of  the  Township  of  Scarborough  would  face 
serious  difficulties.  It  should  be  noted  that  in  the  winter  of  1949-1950,  the 
Township  of  Scarborough  actually  requested  the  purchase  of  an  additional  two 
million  gallons  of  water  daily  from  the  City  of  Toronto,  all  of  which  was 
destined  for  sale  to  the  Township  of  East  York. 

It  should  be  recognized  further,  that  there  is  no  permanence  about 
existing  agreements  and  the  purchasing  municipalities  remain  basically  in¬ 
secure.  Moreover,  there  is  no  assurance  of  uniformity  in  rate  charges.  The 
Committee  agreed  that  the  future  of  the  Metropolitan  Area  cannot  be  based 
upon  an  extended  structure  of  inter -municipal  agreements. 

3.  Representation  in  a  Metropolitan  Government 

The  question  of  representation  is  of  great  significance  in  any  form 

of  metropolitan  government  which  may  be  adopted. 

The  problems  of  representation  to  the  senior  level  of  government 
include  such  matters  as  the  size  of  representation,  whether  it  should  be  large 
or  small,  and  the  form  of  representation,  whether  it  should  be  direct  or  indirect. 
There  is  as  well  the  difficult  problem  of  achieving  a  balance  between  rural  and 
urban  representation  in  some  systems  of  metropolitan  government,  or  the 
balance  between  city  and  suburban  representation  in  other  systems. 
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4 •  Need  for  Flexibility  in  Metropol Itan  Government 

The  Committee  is  agreed  that  no  system  of  government  should  be 
adopted  for  the  Metropolitan  Area  which  does  not  provide  for  changes  to  take 
account  of  growth.  A  substantial  degree  of  flexibility  must  be  laid  down 
in  advance  in  order  to  forestall  a  recurrence  of  the  problems  of  the  past 
half-century,  and  to  ensure  that  municipal  services  can  be  extended  relatively 
quickly  as  the  community  grows. 

No  form  of  metropolitan  government  which  is  adopted  for  the 
Metropolitan  Area  of  Toronto  will  be  a  perfect  plan.  Certainly  during  the 
first  few  years  the  problems  which  will  emerge  cannot  be  visualized  in 
entirety.  At  the  present  time  the  population  of  the  Metropolitan  Area,  by 
whatever  definition,  is  approximately  one  million  persons.  It  is  estimated 
that  the  metropolitan  community  will  grow  rapidly  in  population  and  may 
include  one  and  one-half  million  persons  within  two  or  three  decades.  The 
very  question  of  providing  municipal  services  for  an  expanded  population  will 
pose  difficulties  which  cannot  be  foreseen  at  the  time  of  establishment  of  a 
metropolitan  form  of  government. 

Although  it  will  be  necessary  to  introduce  a  system  of  metropolitan 
government  which  will  ensure  political  stability  and  will  to  that  extent  be 
a  settled  system,  there  should  be  a  clear  understanding  at  the  time  of  its 
introduction  that  it  will  be  subject  to  change  by  the  Provincial  Legislature, 
after  investigations  or  hearings  conducted  throughout  the  Metropolitan  Area. 
The  Committee  suggests  that  such  a  review  might  take  place  every  ten  years. 

5 .  The  Importance  of  Citizen  and  Local  Participation 

Everyone  who  takes  a  serious  interest  in  local  government  realizes 
that  participation  by  as  wide  a  group  as  possible  is  important  to  the  success 
of  that  government.  It  is  also  recognized  that  citizen  interest  is  never  as 
great  as  is  desirable. 

In  formulating  a  metropolitan  system  of  government  the  aim  is  to 
solve  metropolitan  problems,  while  stimulating  as  much  local  interest  in 
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government  as  possible,,  It  is  by  no  means  certain  that  a  unified  form  of 
government  will  inhibit  citizen  participation  alleged  to  exist  among  the 
u  traditional'1  thirteen  municipalities  at  the  present  time.  The  Committee  is 
of  the  opinion  that  in  stimulating  local  responsibility  and  interest  a  clear 
distinction  should  be  made  between  what  is  constructive  citizen  participation 
and  what  is  sheer  interference  in  the  day  to  day  mechanics  of  administration. 

G0  Provincial  Grants-In-Aid 

The  question  of  provincial  grants-in-aid  is  of  extreme  importance 
in  any  scheme  put  forward  for  the  Metropolitan  Area  of  Toronto.  The  Committee 
believes  that  there  would  be  unfortunate  consequences  if  total  provincial 
grants  to  the  new  Metropolitan  Area  were  suddenly  reduced  at  the  time  of 
the  introduction  of  a  new  system. 

It  is  recognized  that  the  entire  grant  system  to  the  constituent 
municipalities  of  the  Metropolitan  Area  is  likely  to  be  reviewed  by  the 
Provincial  Government  whether  or  not  a  metropolitan  form  of  government  is 
adopted.  Certainly  urban  areas  like  York  Township  can  scarcely  hope  to 
continue  receiving  grants  indefinitely  on  a  more  beneficial  rural  basis. 

The  Committee  wishes  to  emphasize  the  importance  of  maintaining 
total  provincial  grants-in-aid  to  the  new  metropolitan  government  during 
the  transition  period0  Adjustments  in  overall  grant  policy  can  be  worked 
out  over  a  period  of  years.  A  precedent  for  the  maintenance  of  total  grants 
can  be  found  in  the  amalgamation  of  the  City  of  Ottawa  and  certain  suburbs 
on  January  1,  1950,  wherein  the  government  of  Ontario  agreed  to  continue 
total  grants  to  the  enlarged  city  during  the  first  five  years. 

7.  Municipal  Civil  Service 

The  Committee  believes  that  a  municipal  civil  service  recruited, 
transferred  and  promoted  on  the  merit  system  should  be  developed  for  any 
form  of  metropolitan  government.  To  this  end  a  central  Personnel  Depart¬ 
ment,  appropriately  staffed,  should  be  considered  to  serve  any  new 
municipal  government  in  the  Metropolitan  area. 
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8 .  Uniformity  of  Standards  of  Municipal  Service  Provision 

The  government  charged  with  working  out  a  new  metropolitan  scheme 
should  realize,  in  the  opinion  of  the  Committee,  the  importance  of  starting  with 
the  established  pattern  of  service  provision  and  working  gradually  toward 
attainment  of  uniform  standards.  The  Committee  would  agree,  as  a  matter  of 
principle,  that  there  should  be  no  obligation  upon  a  new  senior  government  to 
bring  in  new  services  to  all  areas  immediately  upon  securing  common  jurisdiction 
over  a  wider  area  than  the  present  municipal  boundaries. 

Residents  of  a  Metropolitan  Area  cannot  reasonably  expect  such 
standards  to  be  made  uniform  immediately.  Uniformity  of  standards  in  the 
Metropolitan  Area  of  Toronto  implies  for  many  people  a  raising  of  standards, 
which  the  Committee  feels  should  be  done  gradually  by  the  metropolitan  government. 
Like  any  other  large  city,  Greater  Toronto  under  metropolitan  government  would 
have  to  do  in  each  year  only  what  it  can  afford,  and  select  for  action  those 
improvements  which  are  most  urgently  required,  while  holding  taxation  to  a 
reasonable  level. 

9.  Taxation  of  Urban  and  Rural  Areas 

In  any  form  of  metropolitan  government  embracing  both  urban  and 
rural  areas  the  system  of  assessment  and  taxation  should  ensure  fair  treatment 
of  rural  texpayers.  As  a  general  principle  no  resident  of  the  Metropolitan  Area 
should  be  charged  for  physical  services,  for  example,  water  supply,  sewage 
disposal,  paved  roads,  which  he  is  not  provided  with. 

It  ivill  be  true  for  some  time  in  the  Metropolitan  Area  of  Toronto 
that  certain  rural  areas  will  not  receive  all  of  the  basic  urban  municipal 
services.  It  should  not  be  expected,  therefore,  that  rural  properties  bear 
charges  on  the  same  basis  as  urban  properties.  The  Committee  would  point  out 
that  such  assurance  is  afforded  to  rural  taxpayers  in  two  ways.  First,  under 
the  present  Assessment  Act  of  the  Province  of  Ontario,  the  proper  application 
of  the  principles  of  assessment  to  rural  properties  provides  protection  against 
unjust  valuation  for  tax  purposes.  Secondly,  when  it  comes  to  taxation,  the 
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municipality  is  permitted  to  develop  certain  differential  area  rates  where  some 
services  are  not  available  throughout  the  whole  municipality. 

10.  A  Metropolitan  Government  Will  Mean  Increased  Overall  Costs 

At  an  early  stage  in  its  deliberations  it  became  clear  to  the 

Committee  that  any  system  of  metropolitan  government  would  be  likely  to  cost 
the  taxpayers  more,  in  total,  than  the  sum  of  present  municipal  expenditures. 
The  advantage  of  a  metropolitan  system  will  lie  in  spreading  costs  more  equally 
throughout  the  area  and  not  -  unless  present  services  are  skimped  or  future 
development  improperly  delayed  -  in  reducing  overall  costs.  At  the  same  time, 
an  improved  structure  of  government  should  make  it  possible  to  secure  a  fuller 
return  in  municipal  services  and  improvements  for  each  tax  dollar. 

The  costs  of  government  in  some  of  the  suburban  municipalities 
are  low  in  comparison  with  those  of  the  City  of  Toronto.  This  is  true  both 
of  per  capita  costs  in  total  and  of  the  cost  of  providing  specific  service 
installations.  The  difficult  problems  of  municipal  servicing  outside  the 
central  city  are  already  forcing  total  costs  to  rise  more  rapidly  than 
population  and  the  result  for  some  years  has  been  higher  tax  burdens.  This 
is  true  of  the  City  too,  and  of  a  great  many  municipalities  throughout  Ontario. 
It  is  particularly  noticeable  in  rapidly  expanding  semi-urban  townships  in  the 
Metropolitan  Area. 

In  any  form  of  metropolitan  government  it  seems  inevitable  that  the 
standards  of  services  of  the  central  city  will  apply  in  many  instances.  The 
overall  cost,  therefore,  would  be  bound  to  rise  in  any  scheme  for  a  larger 
administrative  area.  But  a  thriving  metropolis  has  also  more  capacity  to  pay, 
particularly  in  view  of  the  presence  of  commercial  and  industrial  properties 
which  can  and  should  carry  a  substantial  proportion  of  the  load. 

1 1 .  Relationship  of  Built-Up  and  Other  Municipalities 

The  basic  problem  of  metropolitan  organization  is  how  to  relate  to 
the  built-up  urbanized  areas  those  municipalities  with  room  for  growth.  In 
its  First  Report  the  Committee  emphasized  the  importance  of  providing  for 
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growth  in  considering  the  future  of  any  Metropolitan  Area.  Metropolitan 
problems  arise  because  of  past  growth  and  the  inability  of  the  central  city 
and  the  suburban  municipalities  to  adjust  and  adapt  political  and  adminis¬ 
trative  forms o 

In  the  Metropolitan  Area  of  Toronto  it  seems  clear  that  the  areas 

of  future  growth  are  the  three  large  townships  of  the  " traditional"  thirteen 

8 

municipalities,  Etobicoke,  North  York  and  Scarborough;  and  the  ten  additional 
municipalities  considered  by  the  Committee.  These  constitute  the  outer  ring 
of  municipalities  from  Markham  Township  on  the  east  to  Toronto  Township  on 
the  west.  The  Committee  feels  that  the  development  of  adequate  relationships 
between  these  outer  municipalities  and  the  "traditional”  thirteen  municipalities 
is  the  only  sure  way  to  avoid  a  repetition  of  past  and  present  difficulties. 

12 o  Adjustment  of  Capital  Assets 

In  discussing  the  details  of  specific  municipal  services  the 
Committee  recognised  that  if  a  local  municipality  were  producing  a  service 
sufficient  for  itself  (e.g.  water  or  sewage  disposal)  it  would  be  hard  on 
that  municipality  if  it  had  to  bear  a  higher  cost  because  the  service  became 
part  of  a  metropolitan  system. 

The  Committee  would  draw  attention  to  the  fact  that  the  Municipal 
Act  recognizes  the  necessity  of  equitable  financial  adjustments  of  capital 
assets  in  situations  involving  changes  of  this  sort.  Before  any  changes  are 
made,  there  will  obviously  be  a  thorough  review  of  the  need  for  such  adjust¬ 
ments  among  the  constituent  municipalities  of  the  Metropolitan  area  of  Toronto. 

1 3 o  New  Legislation  Required  for  Metropolitan  Area 

It  should  be  obvious  that  by  and  large  new  provincial  legislation 
will  be  required  to  institute  any  form  of  metropolitan  government  for  the 
Toronto  metropolitan  community.  Certain  entirely  new  laws  will  be  drawn  up 
together  with  essential  amendments  to  some  existing  Acts. 

8.  Supra ,  Table  I,  page  4. 
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In  the  opinion  of  the  Committee  the  residents  of  the  Metropolitan 
Area  must  not  delude  themselves  on  this  question  and  should  not  hold  that 
present  legislation  is  sufficient  to  meet  the  unique  situation  of  this 
large  Metropolitan  Area  or  the  variety  of  problems  to  be  faced. 


17. 


PREVALENT  MISCONCEPTIONS 

The  Committee  has  been  concerned  with  the  great  variety  of  mis¬ 
conceptions  prevalent  throughout  the  metropolitan  community.  These  "myths” 
are  related  to  many  matters  of  significance  in  metropolitan  organization  and 
administration.  During  the  past  few  months  the  viewpoints  put  forward  strongly 
by  both  adherents  and  opponents  of  specific  proposals  have  often  been  based 
upon  what  the  Committee  regards  as  misconceptions. 

It  is  for  these  reasons  and  primarily  because  the  Committee  is 
conscious  of  its  educational  function  that  the  decision  was  made  to  include  in 
its  Final  Report  brief  references  to  the  most  common  misconceptions.  For  the 
sake  of  brevity  these  subjects  have  been  grouped  under  appropriate  headings. 

1 „  Financial  Difficulties 

It  is  the  contention  of  some  persons  in  the  metropolitan  community 
that  the  City  of  Toronto  is  in  serious  financial  difficulties  and  is  facing 
bankrupt cy.  On  the  other  hand  some  contend  that  actually  the  City  faces  no 
serious  problems  and  that  the  major  problems  in  the  Metropolitan  Area  confront 
only  the  suburban  municipalities. 

It  is  the  opinion  of  the  Committee  that  these  contentions  are 
fallacious.  All  would  agree  that  the  City  of  Toronto  has  faced  important 
problems  during  the  past  two  decades.  There  are,  moreover,  at  the  present 
time,  obviously  a  good  many  matters  of  serious  concern  to  the  elected 
representatives,  the  administrative  officials  and  the  citizenry  of  the  City 
of  Toronto „ 

Some  of  the  problems  faced  by  the  City  of  Toronto  are  common  to 
all  relatively  large  cities  today.  These  would  include  rapidly  rising  costs 
of  administration,  operation  and  maintenance,  costs  which  stem  from  the  general 
trend  towards  improved  personnel  practices  and  salary  scales  and  standards  and 
from  higher  price  levels.  It  is  not  generally  realized,  however,  that  many 
other  serious  difficulties  faced  by  the  City  of  Toronto  are  inherent  in  its 
role  as  the  central  city  of  a  Metropolitan  Area.  To  a  substantial  extent  the 
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City  alone  must  meet  certain  costs  of  service  provision  which  redound  to  the 
benefit  of  the  entire  metropolitan  community.  Large  sums  are  expended  in  the 
central  city  to  improve  traffic  conditions  and  to  develop  arterial  roadways 
which  facilitate  inter-municipal  transportation  (e.g.  Clifton  Road  extension, 
and  the  development  of  Spadina  Road). 

Other  examples  of  such  expenditures  are  the  grant  by  the  City  of  two 
million  dollars  to  the  University  of  Toronto,  the  development  of  a  new  School 
for  Crippled  Children  to  meet  a  need  which  extends  beyond  the  central  city,  and 
the  payment  of  substantial  operating  deficits  of  Toronto  hospitals.  It  is  there¬ 
fore  considered  by  some  people  that  the  suburban  municipalities  have  in  the  past 
enjoyed  their  relatively  low  tax  rates  in  part  at  the  expense  of  the  City  of 
Toronto. 

The  Committee  does  not  believe  that  it  is  true  to  say.  that  the  City 
or  most  of  the  suburban  municipalities  are  facing  bankruptcy  any  more  than  it 
is  true  that  the  City  alone  or  most  of  the  suburban  municipalities  alone, 
are  fairly  free  of  serious  problems.  The  truth  of  the  matter  seems  to  be  that 
some  municipalities  among  the  "traditional"  thirteen  are  in  a  relatively  sound 
financial  position  and  other  municipalities  in  the  same  group  are  not  financially 
so  stable.  During  the  depression  of  the  1930 fs,  ten  of  the  "traditional" 
thirteen  municipalities  were  under  Provincial  supervision.  Technically  they 
were  bankrupt. 

2.  Depression  versus  Expansion 

The  view  is  widely  held  that  most,  if  not  all,  of  the  suburban 
municipalities  in  the  Metropolitan  Area  of  Toronto  will  be  able  to  manage 
fairly  satisfactorily  during  these  years  of  great  expansion. 

The  Committee  was  anxious  to  explore  this  argument  particularly 
because  if  it  could  be  shown  that  there  is  little  danger  apart  from  a  serious 
economic  depression,  a  good  case  can  be  made  for  allowing  individual  municipalities 
to  proceed  under  present  arrangements.  If,  on  the  other  hand,  it  could  be 
shown  that  the  seeds  of  very  real  difficulties  are  already  sown  and  that  the 
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fruits  of  these  will  be  dangerous  to  the  stability  of  individual  municipalities 
even  in  good  times,  then  the  case  is  strengthened  for  recommending  a  substantial 
degree  of  consolidation  and  integration  of  municipal  organizations. 

The  Committee  is  satisfied  that  this  first  argument  is  not  well 
founded.  It  would  emphasize  the  very  real  difficulties  now  being  faced  by 
some  of  the  suburban  municipalities  in  the  "traditional”  thirteen.  In  particular 
the  problem  of  providing  and  extending  municipal  services  of  many  kinds  such  as 
water,  sewage  disposal,  roads,  and  above  all,  educational  facilities,  has 
involved  very  great  increases  in  municipal  expenditures  and  debenture  debt 
flotations  and  payments. 

In  view  of  the  fact  that  continuance  of  present  expansion  may  be 
anticipated  for  some  time,  the  Committee  feels  that  some  municipalities  will 
develop  increasing  financial  instability  whether  or  not  a  depression  occurs. 
Economic  disaster  would,  of  course,  accentuate  such  difficulties  but  these 
may  be  present  in  very  large  measure  before  the  problems  of  depression  have  to 
be  faced. 

3.  Relative  Standards  of  Municipal  Service  Provision 

Many  residents  of  the  City  of  Toronto  and  some  non-residents  too, 
allege  that  the  standards  of  the  City  of  Toronto  in  municipal  service  provision 
and  administration  are  "much  higher"  than  those  in  the  suburban  municipalities. 

On  the  other  hand,  many  residents  of  both  the  City  and  suburban  municipalities 
believe  that  the  opposite  is  true;  they  contend  that  standards  of  municipal 
service  and  administration  in  many  suburban  municipalities  are  "much  higher" 
than  in  the  City  of  Toronto. 

From  different  quarters  therefore,  it  is  argued  both  that  the 
standards  of  the  City  should  be  extended  throughout  the  Metropolitan  Area  and, 
alternatively,  that  metropolitan  government  will  be  likely  to  enforce  lower 
standards  than  now  prevail. 

The  Committee  finds  it  very  difficult  to  agree  with  either  of  these 


arguments.  To  some  extent  the  quality  and  quantity  of  various  services  provided 
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is  relatively  satisfactory  in  some  municipalities  and  not  so  satisfactory 
in  others. 

The  desired  "standard”  of  municipal  services  depends  on  public 
demands,  budget  limitations,  the  organized  efficiency  of  municipal  employees 
and  the  machinery  and  equipment  available  to  support  their  operations. 
Additionally,  minimum  requirements  are  frequently  laid  down  by  the  Provincial 
Department  concerned.  It  is  only  natural,  therefore,  that  the  per  capita  cost 
for  each  particular  service  between  one  municipality  in  the  Metropolitan  Area 
and, another  varies  quite  considerably,  and  the  quality  of  service  resulting 
from  these  expenditures  varies  even  more  widely. 

To  assess  the  present  situation  in  all  its  aspects  would  be  a 
difficult  task  indeed  and  the  resulting  comparisons  would  remain  very  much 
a  matter  of  opinion.  Let  us  consider,  as  one  illustration,  the  position  of 
educational  services.  It  is  not  a  question  of  comparing  educational  facilities 
in  the  suburban  municipalities  as  a  whole  with  those  in  the  City  but  comparison 
between  two  or  three  suburban  municipalities  which  have  a  great  many  advantages 
in  educational  provision  and  all  other  municipalities  which  have  few  advantages. 
The  Committee  recognizes  that  there  is  a  great  deal  of  concern  in  the 
metropolitan  community  with  the  fact  that  such,  unequal  opportunities  exist  as 
in  manual  training,  domestic  science,  vocational  training  and  commercial  subjects. 
At  the  same  time,  the  Committee  is  aware  of  the  fact  that  some  persons  feel  that 
additions  to  the  curriculum  over  the  basic  minimum  level  are  considered  to  be 
"frills”.  Such  persons  question  whether  so-called  "higher  standards"  in 
education  are  actually  "higher"  or  provide  any  better  service. 

The  overall  provision  of  fire  protection  and  snow  removal  are  other 
cases  in  point.  Several  municipalities  outside  the  City  rely  upon  volunteer 
departments  which  tend  to  become  inadequate  as  urbanization  progresses. 

For  the  moment,  however,  some  people  question  the  desirability  of  full-time  fire 
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departments  equipped  with  the  most  modern  equipment  and  technical  devices 
in  some  of  the  outlying  municipalities.  The  residents  of  some  municipalities 
believe  that  their  program  of  snow  removal  is  much  more  satisfactory  than 
that  prevailing  in  the  present  City.  TJhether  the  standard  in  this  case 
should  be  extended  throughout  the  whole  Metropolitan  Area  is  quite  a  different 
matter. 

The  Committee  believes,  therefore,  that  s->me  arguments  concerning 
relative  standards  are  difficult  to  support  on  objective  evidence.  It  is 
known,  for  instance,  that  per  capita  costs  of  municipal  service  provision 
in  suburban  municipalities  tend  to  be  loxver  than  those  of  the  central  city. 

This  may  well  be  due  to  different  conceptions  of  personnel  requirements  for 
service  installations,  differences  in  techniques,  and  generally  lower  salaries. 

It  can  scarcely  be  contended  that  the  Toronto  method  or  the  method  of  any  other 
municipality  is  clearly  better  and  worthy  of  metropolitan  application  in  all 
services.  In  each  area  of  service  thorough  study  of  alternative  standards 
should  be  carried  out  by  the  metropolitan  government. 

4.  Citizen  Participation  in  Metropolitan  Government 

It  is  widely  believed  that  citizen  participation  in  the  government 
of  the  central  city  of  the  Metropolitan  Area  of  Toronto  and,  in  fact,  in  that 
of  most  metropolitan  areas  is  negligible.  This  contention  is  usually  made  by 
people  who  believe  that  citizen  participation  in  the  government  of  the  present 
local  municipalities  in  the  Metropolitan  Area  is  extensive.  It  is  therefore 
argued  that  any  overall  political  solution  to  the  problems  of  the  metropolitan 
community  will  threaten  seriously  or  even  destroy  local  citizen  participation. 

The  Committee  does  not  agree  that  either  of  these  arguments  is  basically 
true.  Actually  a  good  deal  of  citizen  participation  exists  in  any  large  city. 

It  may  be  organized  on  a  ward  or  neighbourhood  basis.  It  may  take  the  form  of 
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ratepayers1  associations,  womens1  organizations,  organizations  representing 
veterans,  labour,  management,  or  any  other  group.  All  may,  and  very  often  do, 
express  concern  over  specific  municipal  policies  and  programs  of  development. 
Interest  in  education  is  fostered  through  parent-teacher  or  home  and  school 
club  groups.  To  some  extent  the  large  city  is  far  more  organized  than  the 
smaller  municipality.  In  the  central  city  however,  it  may  be  more  difficult 
for  citizen  organizations  to  make  their  wants  felt.  But  improper  pressures 
may  at  times  be  avoided  and  such  failures  of  pressure  groups  are  often  cited 
as  examples  of  the  inability  of  citizen  organizations  to  achieve  satisfactory 
response  to  their  demands. 

The  suburban  municipalities  in  Metropolitan  Areas  are,  of  course, 
newer  and  very  often  arouse  the  personal  interest  of  the  residents  in  the  form 
of  a  local  pride.  Actually,  however,  citizen  organizations  take  exactly  the 
same  forms  as  those  in  the  older  and  larger  central  cities.  It  is  obviously 
easier  for  the  residents  of  smaller  municipalities  to  know  each  other  and  to 
meet  for  expression  of  opinion  on  matters  of  common  interest.  It  is  a  matter 
of  judgment  however,  whether  such  organizations  are  more  successful  in 
influencing  municipal  policy  constructively  than  similar  organizations  in 
the  central  city. 

It  is  emphasized  by  some  people  that  the  voting  record  of  the 
citizens  in  the  City  of  Toronto  is  relatively  poor  in  terms  of  proportion  of 
total  vote  cast  in  municipal  elections.  The  Committee  has  been  unable  to 
discover  evidence  which  would  indicate  that  citizen  participation,  judged  upon 

the  proportion  of  total  vote  cast  in  suburban  municipalities,  is  any  more 

9. 

substantial  than  that  in  the  City. 

The  Committee  recognizes  the  very  real  danger  that  citizen  interest 
and  citizen  participation  may  be  weakened  in  a  metropolitan  government.  There 
is  no  real  necessity,  however,  that  this  should  be  so,  and  it  seems  entirely 

9.  Bureau  of  Municipal  Research,  "How  Toronto  Voted”, Toronto,  April  6,  1950, 
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possible  to  create  a  form  of  metropolitan  government  in  which  citizen  interest 
is  fostered  rather  than  weakened. 

5.  Administrative  Savings 

Those  who  support  specific  overall  political  solutions  to  the  problems 
of  the  Metropolitan  Area  often  insist  that  a  metropolitan  form  of  government 
will  result  in  great  savings.  On  the  other  hand,  some  persons  who  oppose  any 
or  all  forms  of  metropolitan  government  contend  that  such  systems  will  prove 
so  costly  that  a  severe  financial  burden  will  be  placed  upon  all  residents  of 
the  area.  The  Committee  is  of  the  opinion  that  there  is  some  truth  in  the 
first  argument  but  that  the  second,  the  converse  proposition,  cannot  be  accepted. 

There  is  no  doubt  that  some  administrative  economies  will  be  realized 
through  the  consolidation  or  co-ordination  of  certain  municipal  services  in 
the  Metropolitan  Area.  The  economies  of  large  scale  administrative  practice 
are  certainly  very  real  up  to  a  point.  Metropolitan-wide  administrative  pro¬ 
cedures  for  personnel  selection,  accounting,  billing,  purchasing  and  servicing 
of  various  kinds  will  provide  some  savings. 

Over  and  above  such  savings  the  more  significant  possibility,  which 

10. 

the  Committee  has  emphasized  previously,  is  that  of  a  very  real  gain  in  the 
quantity  and  quality  of  municipal  service  return  for  each  dollar  expended  by 
the  metropolitan  government.  In  the  opinion  of  some  members  of  the  Committee 
the  short  comings  of  the  present  situation  are  particularly  evident  in  the 
provision  of  education. 

The  problem  of  metropolitan  growth,  however,  can  only  be  met  through 
the  planned  extension  of  municipal  services  over  wider  and  wider  areas.  The 
cost  of  such  extensions  may  now  be  postponed  in  some  municipalities  but  wherever 
services  are  provided  costs  are  bound  to  be  heavy.  In  a  metropolitan  system  of 
government  it  might  indeed  be  more  difficult  to  postpone  such  extensions  but  in 
any  event,  if  services  are  demanded  in  newly  developing  areas,  it  is  desirable 
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to  provide  at  least  the  basic  municipal  facilities  as  soon  as  can  be  undertaken 
considering  requirements  of  the  whole  area. 

What  is  difficult  to  predict  is  the  balance  that  will  be  achieved 
between  total  expenditures  in  a  metropolitan  scheme  and  administrative  savings 
that  will  be  realized.  The  Committee  would  estimate  that  expenditures  will 
rise  more  rapidly  than  savings  can  be  achieved.  It  would  not  seem  proper  to 
predict,  however,  that  the  balance  will  constitute  a  severe  burden  upon  all 
residents  of  the  Metropolitan  Area. 

6.  Extension  of  Services 

The  proponents  of  certain  forms  of  metropolitan  government  often 
claim  that  adoption  of  such  schemes  will  mean  the  extension  in  the  very  near 
future,  of  municipal  services  such  as  water,  sewerage,  arterial  roads,  into 
all  sections  of  the  Metropolitan  Area  not  now  serviced. 

There  are  other  persons  who  contend  that  a  metropolitan  form  of 
government  will  provide  little  extension  of  such  municipal  services  into 
poorly-serviced  sections  but  that  all  taxpayers  in  the  Metropolitan  Area 
will  be  called  upon  to  pay  more  to  support  increasing  expenditures  and  costly 
services  at  the  centre. 

The  Committee  believes  however,  that  it  is  most  unlikely  that  a 
metropolitan  government  will  be  able  to  extend  services  much  more  rapidly  than 
they  are  now  being  provided  by  individual  municipalities.  The  advantages  of 
the  central  political  authority  in  this  matter  will  be  those  of  overall 
planning  for  each  service  extension  and  the  spreading  of  capital  and  operational 
expenditures  over  a  wider  and  more  equitable  tax  base, 

7.  Tax  Rates 

Many  people  in  the  Toronto  metropolitan  community  are  quoting  present 
tax  rates  and  present  assessments  as  though  they  can  be  easily  compared  with 
assessments  and  taxes  in  adjacent  municipalities. 

In  its  First  Report  the  Committee  pointed  out  the  complications 


and  confusions  which  stem  from  different  bases  of  municipal  assessment  and  the 
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variety  of  tax  rates  applied  on  these  assessments  in  the  Metropolitan  Area. 

The  fact  is  that  present  tax  rates  and  assessments  cannot  be  readily  compared, 
and  the  attempt  to  make  such  comparisons  may  confuse  the  relative  positions  of 
adjacent  municipalities. 

Comparisons  of  present  municipal  tax  rates  and  assessments  in  the 
Metropolitan  Area  are  not  merely  futile  but  may  involve  serious  distortions 
of  the  truth.  The  bases  of  assessment  are  not  the  same  from  municipality  to 
municipality.  The  tax  rates  set  on  such  assessments  are  rates  for  different 
qualities  and  ranges  of  services.  Moreover,  in  some  municipalities  certain 
charges  may  be  met  through  higher  water  rates  or  from  some  other  source  of 
revenue.  Tax  rates  may  also  be  affected  by  differences  in  Provincial  grants 
as  in  education. 

A  second  major  confusion  concerning  tax  rates  is  implied  in  the 
argument  of  some  people  that  a  metropolitan  form  of  government  will  mean  one 
tax  rate  for  every  taxpayer  in  the  metropolitan  community.  Such  persons  claim 
this  as  a  great  virtue  of  metropolitan  government. 

A  system  of  metropolitan  government  will  not  mean  one  inflexible  tax 
rate  throughout  the  Metropolitan  Area.  If  the  principle  is  accepted  that  no 
person  shall  pay  for  certain  physical  services  such  as  water,  sewerage  and  roads 
which  he  does  not  receive,  then  it  should  be  obvious  that  not  every  taxpayer  will 
be  paying  at  the  same  mill  rate. 

8 .  Employment  of  Present  Civic  Employees 

One  of  the  misconceptions  prevalent  in  the  Metropolitan  community 
is  the  argument  that  a  metropolitan  form  of  government  will  necessarily  mean 
the  discharge  of  many  municipal  employees  now  serving  in  the  suburban 
municipalities. 

The  Committee  considers  it  important  to  emphasize  that  such  has  not 
been  the  case  in  previous  annexations  in  the  Metropolitan  Area  of  Toronto  nor 
was  it  true  of  the  expansion  of  the  Metropolitan  Area  of  Ottawa  on  January  1,  1950. 
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Although  it  is  obviously  a  difficult  problem  to  make  the  necessary 
adjustments  in  a  metropolitan  re-organization,  there  are  a  variety  of 
techniques  available  to  meet  this  difficulty.  It  can  be  expected  that  all 
competent  civic  servants  will  be  employed  and  their  salary  and  pension  rights 
protected.  Further  growth  in  the  Metropolitan  Area  xvill  probably  be  sufficient 
to  enable  absorption  of  present  staffs  without  difficulty. 
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THEORETICAL  POLITICAL  CONSIDERATIONS 
Area  and  Boundaries 

Throughout  its  deliberations  the  Committee  agreed  to  include  the 
twenty-three  municipalities  listed  previously  as  the  area  worthy  of  consideration. 
In  the  past  two  years  however,  the  accelerated  growth  throughout  this  entire 
area  has  impressed  the  Committee  with  the  need  to  keep  its  concept  of  the 
Metropolitan  Area  flexible,  both  as  to  the  heavily  urbanized  area  and  the 
surrounding  suburban  developments. 

For  one  thing,  it  has  been  recognized  by  the  Committee  that  the  so- 
called  "central  core"  of  the  Toronto  metropolitan  community  may  not  necessarily 
be  the  "traditional"  thirteen  municipalities  but  rather  something  less  than 
these.  It  is  therefore  necessary  in  presenting  alternative  proposals  in  this 
Final  Report,  to  add  some  further  explanation  to  the  terms  "traditional  thirteen 
municipalities"  and  "ten  additional  municipalities"  which  were  valuable  in 
pointing  up  the  full  extent  of  the  problem  area.  Te  shall  refer  to  the 
"inner  area"  or  the  "built-up  area",  and  the  "area  of  expected  future  development", 
or  the  "suburban  area"  or  the  "fringe  area". 

The  "inner  area"  or  the  "built-up  area"  is  the  more  urbanized 
portion  of  the  Metropolitan  Area  of  Toronto  while  the  undefined  "area  of 
expected  future  development"  obviously  might  include  the  undeveloped  portions 
of  the  semi-rural  Townships  adjacent  to  the  central  city  and  all  or  part  of 
the  outer  ring  of  municipalities  considered  in  the  First  Report.  Additionally, 
as  suggested  above,  this  area  may  even  go  beyond  the  Committee ?s  original 
conception  of  a  "fringe  area". 

In  order  to  point  up  the  basis  for  this  intensive  consideration  of 
the  dimensions  of  the  Metropolitan  Area  and  the  difficulty  in  drawing  a  hard 
and  fast  line  between  the  built-up  area  and  the  area  of  expected  future  development 
a  map  of  population  densities  (in  mid-1950)  has  been  included  in  the  Final 
Report  at  the  close  of  this  Part. 


The  Committee  agreed  that  there  must  be  some  senior  level  of 
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government  -  a  co-ordinating  authority  -  for  the  entire  Metropolitan  Area  of 
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Toronto,  an  area  which  it  has  been  pointed  out,  would  include  not  merely  the 
inner  relatively  fully  built-up  area  but  an  additional  area  undergoing 
urbanization  now  and  required  for  future  development.  The  Committee  would 
emphasize  that  it  is  at  no  point  suggesting  full  fledged  amalgamation  of 
the  entire  metropolitan  region.  The  importance  of  its  consideration  of  the 
dimensions  of  a  broad  area  lies  in  its  objective  of  controlling  the  development 
of  the  suburban  fringe  to  prevent  recurrence  of  the  problems  of  the  Metropolitan 
Area  in  the  relatively  near  future.  Although  there  are  vital  and  more 
immediate  questions  concerning  the  integration  of  services  and  administration 
within  the  well  developed  inner  area  it  is  suggested  that  an  equally  important 
matter  for  early  solution  is  the  controlled  development  of  the  rapidly 
expanding  "urban  fringe". 

It  should  be  made  perfectly  clear,  in  the  opinion  of  the  Committee, 
that  at  some  stage,  probably  at  the  time  of  introduction  of  a  system  of 
metropolitan  government,  the  question  of  area  and  boundaries  must  be  determined. 
The  decisions  that  are  made  at  that  time  will  determine  the  pattern  for  some 
period  of  time  to  come.  The  Committee  does  not  believe  geographical  expansion 
of  the  Metropolitan  Area  should  be  encouraged  to  continue  on  and  on.  At  some 
time  the  Metropolitan  Area  should  be  limited  to  a  definite  growth  size. 

Concepts  of  Municipal  Government 

A  good  deal  of  attention  has  been  devoted  by  the  Committee  to  the 
basic  questions  of  political  theory  which  underlie  alternative  political 
proposals  for  the  Metropolitan  Area  of  Toronto.  It  was  recognized  that  in 
general  such  proposals  may  be  grouped  into  two  fundamental  theoretical 
approaches  to  the  whole  question  of  government  itself.  These  approaches  might 
be  termed  "federal"  and  "unitary". 

During  the  past  year  the  members  of  the  Committee  have  tended  to 
align  themselves  with  one  or  other  of  these  two  fundamental  conceptions  of 
government  in  their  attempt  to  formulate  alternative  proposals  for  the 
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major  responsibilities  of  metropolitan  government „  On  the  one  hand 
proponents  of  a  federal  system  have  contended  that  a  metropolitan  government 
based  upon  the  principles  of  federation  is  the  most  democratic  approach  in 
formulating  a  proposal  for  the  Metropolitan  Area  of  Toronto,, 

Such  advocates  lean  toward  a  scheme  requiring  a  senior  governmental 
organization  -  a  Metropolitan  County  Council  -  with  broad  and  well  defined 
metropolitan  responsibilities,  and  a  group  of  local  governments  charged  with 
specific  local  responsibilities,,  A  reasonable  degree  of  autonomy  and 
responsibility  would  remain  within  local  areas,  probably  the  present  local 

municipalities.  This  proposition,  it  is  claimed,  would  be  more  acceptable  to 

% 

the  residents  of  the  metropolitan  community  than  a  substantial  amalgamation  and 
would  provide  an  appropriate  form  to  ensure  fair  distribution  of  the  costs  of 
meeting  the  physical  and  administrative  requirements  of  efficient  metropolitan 
government.  It  is  pointed  out  further,  that  the  creation  of  a  two-tier  system 
is  particularly  consistent  with  Canadian  political  tradition. 

On  the  other  hand,  the  advocates  of  a  unitary  form  of  government 
insist  with  equal  force  that  the  expansion  of  the  central  city  of  a 
Metropolitan  Area  in  the  past  through  the  process  of  annexation  has  been 
entirely  consistent  with  Canadian  political  tradition.  They  claim  that  a 
substantial  amalgamation  is  required  no w  only  because  provincial  legislation 
controlling  municipal  government  has  left  too  much  to  chance,  and  that,  with 
proper  legislation,  future  expansion  can  be  assured  as  it  becomes  advisable, 
and  made  fully  acceptable  to  the  citizens  of  the  metropolitan  community. 

Proponents  of  this  form  of  metropolitan  government  look  toward  a 
single  strong  municipal  government  for  the  metropolitan  urban  area  of  Toronto 
with  the  abolition  of  the  present  local  governments,  plus  a  Limited  Regional 
Authority  co-ordinating  its  responsibilities  with  the  remaining  suburban  area. 
They  argue  that  this  is  the  appropriate  form  to  ensure  that  costs  will  be 
distributed  fairly  and  to  meet  the  physical  and  administrative  requirements 
of  efficient  municipal  government  in  the  Metropolitan  Area.  \\  th  unification 
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and  a  single  municipal  council  serving  Greater  Toronto,  a  ward  system  would 
be  continued  to  ensure  geographical  and  sectional  representation.  Along  with 
governmental  centralization  those  who  favour  unification  recommend  that  it  be 
accompanied  by  a  greater  measure  of  administrative  decentralization. 

It  would  seem  rather  difficult  to  reconcile  these  two  basic  theoretical 
conceptions  in  some  form  of  compromise  proposal  for  a  form  of  metropolitan 
government.  The  Committee  therefore  agreed  that  proposals  based  upon  these 
two  conceptions  should  be  put  forward  in  this  Final  Report  to  the  citizens  of 
the  Toronto  metropolitan  community.  The  remainder  of  this  Report  presents 
an  outline  of  two  recommended  foims  of  governmental  organization  for  the 
Metropolitan  Area  of  Toronto.  These  are  described  as: 

1.  A  Metropolitan  County. 

2.  Amalgamation  plus  a  Limited  Regional  Authority. 
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ALTERNATIVE  POLITICAL  PROPOSALS  FOR  THE  METROPOLITAN  AREA 
AREAS  OF  AGREEMENT 

Although  the  Committee  is  presenting,  in  this  Final  Report,  the 
broad  outlines  of  two  alternative  political  systems  of  metropolitan  government, 
and  although  individual  members  of  the  Committee  favoured  one  plan  over  another, 
a  considerable  degree  of  agreement  has  been  reached*  It  would  seem  particularly 
important  to  emphasize  such  areas  of  agreement  because  in  fact  they  represent 
conclusions  which  appear  essential  in  any  worthwhile  attempt  to  solve  the 
difficulties  of  the  Metropolitan  Area  of  Toronto. 

Perhaps  the  single  most  important  conclusion  of  the  Committee  is 

that  there  must  be  some  senior  level  of  government  for  the  entire  Metropolitan 

Area  of  Toronto.  Such  agreement  does  not  include  precise  definition  of  the 

Metropolitan  Area.  In  its  study  of  alternative  political  proposals  the 

Committee  has  considered  the  Metropolitan  Area  to  include  the  twenty-three 

municipalities  designated  in  its  First  Report  and  mentioned  previously  in 

11. 

this  Report. 

But  significantly,  the  Committee  feels  that  whatever  definition  of 
the  entire  Metropolitan  Area  is  adopted,  it  must  differentiate  between  an  inner 
area  of  urbanized  settlement  and  an  outer  area  of  expected  future  development; 
and  that  the  metropolis  will  suffer  in  its  development  unless  certain  matters 
are  brought  under  the  jurisdiction  of  an  overriding  senior  level  of  government 
for  the  entire  metropolitan  community.  In  the  case  of  the  Metropolitan  County 
system  this  would  be  a  Metropolitan  County  Council.  Under  Amalgamation  plus  a 
Limited  Regional  Authority  the  senior  level  of  government  would  be  the  Regional 
Authority. 

There  is,  on  the  part  of  the  Committee,  agreement  that  the  Toronto 
metropolitan  community  cannot  be  best  served  through  the  adoption  of  a  static 
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conception  of  the  Metropolitan  Area.  Rather  the  Committee  feels  that  the 
community  is  dynamic  and  that  no  matter  what  political  proposal  is  adopted 
provision  must  be  made  for  re-examination  of  area  boundaries  from  time  to  time, 
for  adjustment  of  the  authority  over  municipal  functions  and  for  changes  of 
status  in  municipal  organization. 

It  is  perhaps  basic  to  any  consideration  of  a  form  of  metropolitan 
government  to  recognize  that  the  Committee  has  agreed  on  the  general  principle 
of  equal  opportunity,  progressively  attained,  for  all  urban  citizens  of  the 
Toronto  metropolitan  community  in  the  enjoyment  of  municipal  services.  This 
would  involve  the  progressive  unification  and  consolidation  of  services 
throughout  the  inner  urbanized  area  and  ultimately,  assuming  continued  growth, 
throughout  the  full  extent  of  the  present  Metropolitan  Area. 

The  discussions  of  the  Committee  on  specific  municipal  services 
were,  therefore,  designed  to  bring  out  the  basic  nature  of  these  functions 
whatever  may  be  the  political  solution  adopted  for  the  Metropolitan  Area. 

Within  the  framework  of  what  the  Committee  considers  to  be  the  two  most 
significant  overall  proposals  the  Committee  sought  an  answer  to  the 
fundamental  question:  "What  are  the  possibilities  of  separating  out  the 
metropolitan  and  local  aspects  of  each  municipal  service?"  If  it  were 
possible  to  identify  certain  important  portions  of  each  municipal  function 
which  might  be  left  as  the  responsibility  of  the  present  local  municipal 
governments  then  it  might  be  feasible  to  recommend  consideration  of  proposals 
other  than  straight  amalgamation.  If,  on  the  other  hand,  it  proved  impossible 
to  separate  out  local  from  metropolitan  aspects  of  municipal  services  of 
sufficient  number  and  importance,  the  Committee  could  scarcely  recommend 
consideration  of  any  overall  system  other  than  amalgamation  of  certain 
municipalities  in  the  Metropolitan  Area  of  Toronto. 

In  these  detailed  considerations  the  Committee  was  able  to  reach 
substantial  agreement  on  what  are  clearly  metropolitan  aspects  of  specific 
municipal  services  and  what  constitute  local  aspects  that  might  be  managed 
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by  municipal  councils  of  smaller  local  areas.  The  Committee  did  not  find 
itself  in  the  position  where  it  could  recommend  one  proposal,  rather  than 
another,  to  ensure  adequate  provision  of  such  services  for  the  Toronto 
metropolitan  community.  Rather,  proponents  of  the  Metropolitan  County  pro¬ 
posal  favour  a  political  arrangement  under  which  local  aspects  of  municipal 
services  will  be  provided  through  the  retention  of  the  present  local  municipal 
governments.  On  the  other  hand,  proponents  of  Amalgamation  plus  a  Limited 
Regional  Authority  favour  the  provision  of  local  aspects  of  municipal  services 
through  the  full  use  of  decentralized  administration  of  municipal  functions 
throughout  the  enlarged  City,  and  separate  jurisdiction  by  existing  municipalities 
in  the  region  beyond.  Only  the  broadest  area  functions  would  be  placed  with 
the  Regional  Authority  and  these  xvould  be  few  in  number  and  limited  in  extent. 

In  designating  those  aspects  of  municipal  services  which  should  be 
metropolitan  or  local,  the  Committee  wishes  to  emphasize  its  concern  that  the 
provision  of  municipal  services  can  only  be  understood  completely  with  reference 
to  the  specific  political  framework  in  which  they  are  provided.  Nevertheless, 
the  major  functions  which  should  be  assigned  to  the  senior  level  of  government 
in  either  case  -  the  Metropolitan  County  Council  or  the  Regional  Authority  -  must 
include,  the  Committee  believes,  those  services  which  would  affect  and  ensure 
control  over  future  development  in  the  metropolitan  community.  Organization  of 
such  services  at  the  metropolitan  level  in  part  or  in  whole  would,  in  the  view 
of  the  Committee,  offer  the  best  opportunity  to  ensure  equality  of  service 
within  the  area  which  at  any  one  time  is  substantially  urban.  Such  equality 
would  be  achieved  in  response  both  to  the  demands  and  the  needs  of  the  citizens 
resident  in  the  Area. 

The  Committee  agreed  that  the  group  of  functions  which  should  be 
under  the  control  of  the  senior  level  of  government  throughout  the  full 
Metropolitan  Area  would  include  the  overall  aspects  of  community  planning, 
namely,  control  of  major  land  use  designations,  and  those  aspects  of  other 
municipal  services  closely  related  to  such  planning.  These  would  be  arterial 
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roads,  overall  planning  of  the  extension  of  physical  services,  such  as 
water  supply  and  sewage  disposal,  the  planning  of  future  school  sites  and 
the  development  and  siting  of  metropolitan  parks  and  recreation  facilities. 

In  short,  these  would  be  given  to  the  senior  level  of  government  regardless 
of  the  specific  political  scheme  adopted. 

In  presenting  two  specific  alternatives  of  metropolitan  government 
the  Committee  had  in  mind  the  desirability  and  feasibility  of  both  schemes  as 
overall  systems  of  metropolitan  government.  The  proponents  of  either  scheme 
make  a  number  of  the  same  general  arguments  in  favour  of  their  own  proposal. 

To  a  substantial  degree,  therefore,  a  presentation  of  arguments,  pro  and  con, 
would  be  a  series  of  opinions  held  rather  than  a  list  of  facts.  The  Committee 
is  anxious  to  distinguish  fact  from  opinion  and,  therefore,  prefers  to  emphasize 
the  convictions  of  the  adherents  of  both  proposals  that  certain  basic  essentials 
must  be  stressed.  These  considerations  are: 

1.  The  political  system  to  be  adopted  for  the  Metropolitan  Area  of 
Toronto  must  represent  a  clear-cut  attack  on  the  problems  of  the  entire 
Metropolitan  Area.  It  must  be  sufficiently  broad  to  prevent  the  development 
of  similar  metropolitan  problems  in  the  next  few  years. 

2.  The  proposals  for  consolidation  of  local  government  should  represent 
an  efficient  approach  to  such  major  issues  in  the  Metropolitan  Area  as  planning, 
public  transportation,  water  and  sewerage  services,  police  protection, 
education  and  so  on.  In  administrative  terms  therefore,  the  system  must  be 
realistic  and  capable  of  extension  over  a  broad  geographical  area. 

3.  The  system  of  metropolitan  government  must  offer  equalization  of 
financial  burdens  and  of  opportunity  for  the  enjoyment  of  municipal  services 
throughout  the  entire  urban  area. 

4.  The  proposals  must  be  politically  realistic  if  they  are  to  bring 
the  City  of  Toronto  and  the  suburban  area  together  and,  as  well,  be  acceptable 
to  the  Provincial  Government. 
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5.  The  administrative  and  financial  arrangements  required  to  implement 
an  overall  proposal  for  the  Metropolitan  Area  should  not  be  excessively 
complicated.  Obviously  a  number  of  adjustments  for  investment  in  fixed  assets 
and  future  operating  costs  may  be  involved  but  these  should  be  relatively 
easy  to  comprehend  and  carry  out. 

5.  The  system  of  representation  to  be  adopted  under  either  of  the 
proposed  forms  of  municipal  government  should  be  clear-cut,  logical  and 
understandable  to  the  citizens  of  the  Toronto  metropolitan  community.  It 
should  be  designed  to  give  adequate  representation  on  a  geographical  basis 
and  should  also  represent  neighbourhood  interests  as  far  as  possible,  without 
overriding  the  area-wide  point  of  view. 

7.  New  legislation  would  appear  to  be  required  for  any  constructive 
scheme  of  metropolitan  government.  It  would  not  be  wise,  therefore,  to 
attempt  to  work  out  a  new  political  system  within  the  existing  legislative 
framework. 

8.  Any  proposal  adopted  for  the  Metropolitan  Area  should  be  flexible 
to  some  extent  both  in  terms  of  governmental  organization  and  municipal 
service  provision.  Provision  should  be  allowed  for  the  transference  of 
municipal  functions  from  one  level  of  government  to  another  and  for  revision 
of  geographical  boundaries  and  the  scheme  of  representation  when  and  where 
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SECTION  A 

THE  PROPOSAL  FOR  A  METROPOLITAN  COUNTY 

INTRODUCTION 

The  Committee  wishes  to  emphasize  that  its  proposal  for  a  Metropolitan 
County  form  of  government  is  a  plan  developed  by  the  Committee  and  should  not  be 
confused  with  other  schemes  which  would  merely  incorporate  the  present  City  of 
Toronto  into  the  present  County  of  York.  Nor  would  other  proposals  be 
satisfactory  if  adopted,  which  would  create  merely  limited  contractual 
arrangements  between  municipalities  in  the  Metropolitan  Area  under  the  name 
of  a  County  plan. 

This  proposal  of  the  Committee  is  advanced  as  a  federal  solution 
to  the  problems  of  the  Toronto  metropolitan  community.  It  may  be  thought  of 
as  a  form  of  borough  system  adapted  to  the  Toronto  situation,  for  it  is 
more  closely  akin  to  the  London  borough  system  than  to  a  number  of  so-called 
County  plans.  While  the  scheme  contains  many  features  familiar  to  local 
government  in  Ontario,  certain  special  aspects,  such  as  the  suggested  form  of 
representation,  are  unique,  and  are  put  forward  in  the  belief  that  they  may 
provide  a  practical  solution  to  the  problems  of  the  Metropolitan  Area  of  Toronto. 

The  proposal  for  a  metropolitan  form  of  government  assumes  the 
creation  of  an  entirely  new  County  quite  unlike  the  County  of  York  and  similar 
bodies  in  the  Province  of  Ontario.  The  new  County  would  include  the  City 
of  Toronto,  together  with  all  other  municipalities  in  the  Metropolitan  Area. 
NATURE  AND  INTENT  OF  TEE  METROPOLITAN  AREA 

The  Committee  agreed  to  consider  the  proposal  for  a  Metropolitan 
County  within  the  boundaries  of  the  Metropolitan  Area  of  Toronto  as  designated 
by  the  Committee  in  its  First  Report.  The  Metropolitan  County  would  thus 
include  the  twenty-three  municipalities  previously  described. 

In  the  Metropolitan  County  system  present  municipal  boundaries  should 
be  adhered  to  where  possible,  but  there  would  be  no  hard  and  fast  rule  in  this 
regard.  Amalgamations  of  municipalities  within  the  Metropolitan  County  would 
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be  possible.  Consolidation  of  school  areas,  water  and  sewerage  areas  and 
fire  departments  would  be  possible  and  should  be  encouraged. 

The  Committee  believes  that  new  legislation  will  be  required  to  set 
up  a  metropolitan  form  of  government.  It  is  considered  essential  therefore 
to  bring  the  entire  Metropolitan  Area  within  the  scope  of  the  legislation 
from  the  beginning  rather  than  to  postpone  this  decision  for  some  future  time. 

If  this  is  not  done  then  obviously  additional  legislation  will  be  required  at 
a  later  date  to  round  out  the  Metropolitan  County. 

GOTOWMMTAL  STRUCTURE  OF  THE  METROPOLITAN  COUNTY 
Metropolitan  County  Council 

The  Metropolitan  County  would  be  regarded  as  an  operating  unit  of 
local  government.  Operation  of  the  Metropolitan  County  would  involve  in  the 
first  instance,  a  clear  recognition  of  the-  two  parts  of  the  Metropolitan  Area, 
that  is,  the  inner  relatively  built-up  municipalities  consisting  of  the  City 
of  Toronto  and  those  developed  or  partly  developed  areas  where  water  and 
sewerage  services  are  available  but  not  necessarily  installed,  and,  secondly, 
the  surrounding  area  of  expected  future  development,  which  though  not  all  rural, 
is  beyond  the  present  reach  of  sewerage  and/or  water  services. 

It  is  suggested  by  the  Committee  that  new  electoral  districts  be 
delineated  for  the  purpose  of  electing  County  Council  members.  No  electoral 
district  should  be  partly  urban  and  partly  rural.  They  would  be  independent 
of  local  municipal  boundaries.  Thus  no  member  would  have  a  dual  capacity  as 
might  result  if  he  were  a  representative  from  a  constituent  municipality. 

Within  the  urban  area  the  electoral  districts  might  be  so  laid  out  as  to  have 
one  Council  member  for  a  specified  population  and  as  electoral  districts  grew 

tbev  could  be  divided  when  their  population  had  expanded  to  such  a  degree  that 

12. 

existing  representation  was  clearly  inadequate.  The  xuard  boundaries  should 

12.  Some  members  of  the  Committee  suggested,  for  example,  that  one  Council 
member  might  be  elected  for  each  60,000  of  population  in  urban  electoral 
districts  and  for  each  10,000  of  population  in  rural  electoral  districts. 

It  was  also  suggested,  for  example,  that  urban  electoral  districts  might 
be  divided  when  their  population  reached  100,000. 
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be  flexible  so  that  no  areas  would  have  their  future  Council  representation 
fixed  by  the  present  relative  populations.  Ward  boundaries  would  be  altered 
from  time  to  time  by  Metropolitan  County  Council  by-law.  In  the  rural  area 
the  wards  would  elect  one  member  for  a  much  smaller  population  unit.  These 
boundaries  could  also  be  altered  from  time  to  time  as  required. 

Some  members  of  the  Committee  suggest  that  the  number  of  constit¬ 
uencies  might  be  no  more  than  25  or  30,  thus  giving  a  Metropolitan  County 
Council  of  about  30  representatives.  Others  suggested  that  larger  electoral 

districts  be  designated,  each  to  elect  2  or  3  members  of  Council,  the  overall 

13 

size  of  Council  to  be  the  same. 

It  is  suggested  that  some  members  of  the  Metropolitan  County  Council 
might  be  elected  at  large  from  the  entire  Metropolitan  Area.  Some  members  of 
the  Committee  felt  there  was  a  need  for  the  election  of  a  group  of  people  to 
represent  the  Metropolitan  Area  rather  than  any  particular  section.  Neverthe¬ 
less,  the  Committee  felt  that  all  representatives,  howsoever  elected,  should 
be  accorded  equal  status,,  It  is  anticipated  that  the  entire  Council  would, 
at  its  first  meeting  of  the  year,  select  a  head  or  chairman  of  the  County 
Council  and  appoint  chairmen  of  various  standing  committees,  such  chairmen 
to  form  an  executive  committee  of  the  Metropolitan  County  Council  with  the 
head  of  the  Council  as  its  chairman. 

As  rural  lands  in  the  Metropolitan  County  become  available  for  urban 

development  by  virtue  of  the  extension  of  such  physical  services  as  water 

supply,  sewerage  and  public  transportation,  the  status  of  such  areas  would  be 

changed.  Such  tracts  of  land  would  be  withdrawn  from  the  rural  land  use,  in 

the  technical  planning  sense,  and  would  be  joined  to  an  urban  ward  or  wards  for 

election  purposes.  If  development  is  rapid  this  may  make  necessary  frequent 

13.  There  was  much  discussion  in  the  Committee  of  the  possibility  of 
differentiating  the  voting  rights  of  the  urban  as  against  the  rural 
representatives.  It  was  suggested  by  some  members  of  the  Committee  that 
representatives  of  rural  constituencies  might  not  vote  on  matters  which 
were  purely  of  urban  concern.  They  would  vote  only  on  matters  of 
metropolitan  concern.  The  suggestion  was  put  forward  that  if  such  matters 
as  transportation,  water  supply,  and  sewerage  can  be  considered  as  of 
importance  primarily  for  the  inner  core  municipalities,  that  the  question 
of  different  voting  rights  might  be  considered. 
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changes  in  ward  boundaries. 


The  Committee  would  point  out,  that  all  municipalities  in  the 
Metropolitan  County  would,  of  course,  be  separated  from  their  present  counties. 
Such  separation  would  necessitate  an  adjustment  of  capital  assets. 

Jurisdiction  of  the  Metropolitan  County  Council 

The  jurisdiction  of  the  Metropolitan  County  Council  would  include 
the  following  services: 

1.  Assessment 

The  Council  would  develop  a  system  of  uniform  assessment  throughout 
the  Metropolitan  County,  including  assessment  for  the  cost  of  education. 

2.  Arterial  Roads 

The  Metropolitan  County  Council  would  be  responsible  for  arterial 
roads  throughout  the  Metropolitan  Area  including  those  now  under  the  Toronto 
and  York  Roads  Commission,  and  beyond  the  Metropolitan  County  by  agreement. 

3.  Public  Transportation 

The  Council  would  assume  responsibility  for  the  development  of  a 
public  transportation  system  within  the  entire  Metropolitan  County. 

4.  Planning 

Responsibility  for  designation  of  major  land  uses  in  the  entire 
Metropolitan  County  would  be  assumed  by  the  Council.  Major  metropolitan  land 
uses  are  conceived  as  urban,  rural,  industrial,  conservation  and  recreation. 

5.  Housing 

The  Metropolitan  County  Council  would  be  responsible  for  the 
construction  and  operation  of  housing  under  Section  35  of  the  National  Housing  Act 

6.  Water  Supply  and  Sewage  Disposal 

The  Metropolitan  County  Council  would  be  responsible  for  the  planning 
of  water  supply  and  sewage  disposal  throughout  the  Metropolitan  County;  for 
the  siting  of  plants,  for  the  control  of  storm  sewer  outlets,  for  the 
standardization  of  sewage  treatment,  for  the  purification  and  bulk  supply  of 
water  to  the  municipalities,  and  for  the  disposal  and  treatment  of  sewerage 
collected  by  the  municipalities. 
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Public  Health 


The  Council  would  assume  responsibility  for  all  public  health  services. 

8.  Public  Welfare 

The  Council  xvould  assume  responsibility  for  all  public  welfare  services. 

9.  Police  Protection 

The  Metropolitan  County  Council  would  be  responsible  for  a  Metropolitan 
County  police  force. 

10.  Fire  Protection 

The  co-ordination  of  municipal  fire  departments  and  standardization 
of  equipment  would  be  undertaken  by  Council. 

11.  Parks  and  Recreation 

The  Metropolitan  County  Council  would  be  responsible  for  the  designation, 
maintenance  and  program  of  Metropolitan  County  parks  and  recreational  areas. 

Local  Municipal  Councils 

In  a  Metropolitan  County  scheme  as  visualized  by  the  Committee,  all 
present  municipalities  would  remain  in  existence,  subject  to  the  possibility 
of  amalgamations  of  such  municipalities  by  joint  agreement.  Local  municipal 
councils  throughout  the  entire  Metropolitan  County  would  therefore  remain  as 
presently  constituted,  subject  to  the  provisions  of  the  new  legislation  required 
to  give  effective  implementation  to  the  Metropolitan  County  proposal. 

Jurisdiction  of  Local  Municipal  Councils 

In  general,  subject  to  the  powers  vested  in  the  newly  constituted 
Metropolitan  County  Council,  local  municipal  councils  would  retain  jurisdiction 
over  certain  aspects  of  services  presently  under  their  control. 

The  councils  of  all  local  municipalities  would  be  charged  with  the 
following  responsibilities: 

(1)  Distribution  of  water. 

(2)  Collection  of  sewage  and  delivery  to  disposal  plants  or 
trunk  sewers  under  county  jurisdiction. 

(3)  Collection  of  surface  water  subject  to  regulation  as  to 
disposal  by  the  County. 
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(4)  Collection  and  disposal  of  garbage 

(5)  Roads  and  sidewalks,  excluding  arterial  roads, 

(6)  Street  lighting 

(7)  Preparation  and  operation  of  local  official  plans 
of  development 

(S)  Subdivision  control. 

(9)  Zoning  for  land  use,  excluding  major  land  use 
regulation  under  County  jurisdiction., 

(10)  Local  parks  and  recreation  facilities. 

(11)  Recreation  programs. 

(12)  Inspection  to  assist  in  the  enforcement  of  such  local 
by-laws  as  pertain  to  local  deliveries,  early  closing, 
use  of  sidewalks,  etc. 

(13)  Minor  licensing. 

EDUCATION 

Jurisdiction  of  the  Metropolitan  Board  of  Education 

It  is  conceived  by  the  Committee  that  a  Metropolitan  Board  of 
Education  would  be  set  up  for  the  entire  Metropolitan  County.  The  Metropolitan 
Board  would  be  responsible  for  the  planning  of  school  sites  throughout  the 
Metropolitan  County  and  for  the  designation  of  Areas  of  Administration. 

This  Board  would  also  undertake  co-ordination  of  municipal  school  programs, 
for  example  in  purchasing  supplies  and  equipment,  including  fuel,  in  setting 
up  uniform  personnel  practices  and  salary  scales  and  standards,  and  would 
assume  overall  responsibility  for  Junior  Colleges  which  have  been  proposed  by 
educational  authorities. 

Its  major  policy  concern  however,  would  be  the  normal  assumption  of 
responsibility  for  the  maintenance  of  the  minimum  standard  of  education  for 
the  entire  Metropolitan  County  as  designated  by  the  Department  of  Education 
of  the  Province  of  Ontario.  The  Committee  would  emphasize  that  in  the 
proposal  for  a  Metropolitan  County  the  overall  cost  of  education  is 
considered  to  be  a  metropolitan  responsibility. 
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Jurisdiction  of  Local  Boards  of  Education 

14. 

Local  Boards  of  Education  would  be  retained  and  would  continue  to 
operate  the  primary  and  secondary  school  systems.  It  would  be  the  function 
of  local  Boards  to  hire  teaching  and  maintenance  staffs,  to  supervise  the 
use  of  schools  for  citizen  activities,  including  adult  education  and  community 
centre  programs  and  to  promote  local  patterns  when  desired.  This  last 
responsibility  would  enable  any  local  Board  to  establish  a  standard  somewhat 
•above  the  minimum  set  by  the  Department  of  Education  of  the  Province  or  the 
Metropolitan  Board,  if  the  residents  of  the  local  municipality  so  desire  and 
are  prepared  to  meet  the  additional  costs.  Utdj 
Finances  of  the  Metropolitan  County  Council 

In  general,  the  Metropolitan  County  Council  would  have  power  to  tax 
for  the  purposes  of  the  Metropolitan  County.  Taxes  would  be  collected  by  the 
Metropolitan  County  and  the  local  municipalities’  portion  would  be  remitted 
for  the  purposes  of  the  local  municipal  councils. 

The  Committee  has  assumed  previously  that  total  grants  by  the 
Province  within  the  Metropolitan  County  would  remain,  at  least  during  the 
transition  period  of  say  five  years,  at  the  level  reached  at  the  time  of 
establishment  of  the  Metropolitan  County.  It  is  also  assumed  by  the  Committee 
that  efforts  would  be  made  to  obtain  a  satisfactory  and  more  permanent  system 
of  Provincial  grants  in  total  to  the  Metropolitan  County. 

MUNICIPAL  SERVICE  PROVISION  UNDER  A  M.ETR  OP  OL I  TAN  COUNTY 

In  the  early  stages  of  a  new  Metropolitan  County  it  is  conceived 
that  certain  municipal  functions,  for  example,  assessment,  police,  community 
planning,  public  health,  public  welfare  would  be  transferred  almost  immediately 
from  municipal  councils  to  the  Metropolitan  County  Council.  As  far  as  the 

14.  S  ome  proponents  of  the  amalgamation  scheme  felt  that  if  a  County  scheme 
were  adopted,  the  proper  solution  of  the  metropolitan  problem  in 
education  is  a  Metropolitan  Board  of  Education  in  control  of  the 
entire  program.  See  also  fn.  16,  page  47. 
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remaining  services  are  concerned  the  Metropolitan  County  proposal  is 
visualized  as  a  progressive  system  whereby  the  senior  level  of  government 
would  assume  more  and  more  of  those  present  municipal  functions,  or  aspects 
thereof,  which  are  considered  metropolitan  in  scope.  In  the  opinion  of  the 
Committee  a  system  of  uniform  assessment  is  basic  to  the  success  of  any 
metropolitan  form  of  government.  The  first  service  assumed  by  the  Metropolitan 
County  Council  might  be  that  of  uniform  assessment. 

Gradually  the  Metropolitan  County  Council  would  take  over  municipal 
services,  or  aspects  thereof,  considered  metropolitan  in  nature,  through  the 
formal  passage  of  a  by-law  which  would  be  submitted  to  the  Ontario  Municipal  Board 
for  approval.  Extension  of  municipal  services  to  areas  not  now  serviced  could  be 
handled  in  the  same  way. 

The  taking  over  or  extension  of  a  municipal  service  by  the  Metropolitan 
County  Council  could  be  initiated  by  the  Council  itself,  by  an  individual 
municipality,  or  by  a  group  of  municipalities.  Protection  of  local  interests 
or  minority  groups  would  be  afforded  through  the  Municipal  Board. 

Service  areas,  as  for  example,  in  the  case  of  water  supply,  might 
be  set  up  upon  the  initiation  of  the  Metropolitan  County  Council  or  that  of 
the  constituent  municipalities,  by  means  of  an  application  to  the  Municipal 
Board.  Administration  of  such  service  areas  would,  as  has  been  indicated,  be 
the  responsibility  of  the  nexvly  organized  departments  of  the  Metropolitan 
County  Council.  The  adjustment  of  capital  assets  between  areas  so  joined  would 
be  determined  by  the  Municipal  Board. 

During  the  transition  period,  municipal  services  would  probably  be 
continued  at  the  present  level  and  at  present  standards.  Gradually  such 
standards  might  become  uniform  under  the  Metropolitan  County  Council,  The 
Committee  felt,  however,  that  the  minimum  standards  of  service  eventually 
attained  throughout  the  County,  as  in  the  case  of  education,  could  be 
supplemented  by  the  local  municipalities  according  to  their  own  desires. 

To  this  extent,  tax  rates  would  vary  between  the  municipalities. 
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PROVISION  FOR  CHANGE  OF  STATUS 

The  Committee  is  of  the  opinion  that  there  should  be  provision 
made  in  a  Metropolitan  County  system  for  periodic  review  at  frequent  intervals, 
of  the  outer  boundary  of  the  new  Metropolitan  County.  In  addition,  periodic 
re-examination  would  occur  from  time  to  time,  say  every  ten  years,  in  the 
distribution  of  functions  as  between  the  constituent  municipalities  and 
the  County. 


. 
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SECTION  B 

THE  PROPOSAL  FOR  AMALGAMATION  PLUS 
A  LIMITED  REGIONAL  AUTHORITY 
CONCEPT  OF  THE  METROPOLITAN  AREA 

In  the  First  Report  of  the  Committee  the  linking  of  the  City  of 
Toronto  with  other  municipalities  in  the  Metropolitan  Area  was  described  as 
amalgamation  rather  than  piecemeal  annexation.  Amalgamation  would  consist 
of  joining  together  the  municipalities  concerned  in  a  common  government. 
Municipal  assets  and  costs  would  be  pooled  with,  or  following,  appropriate 
financial  adjustments. 

The  Committee  would  emphasize  that,  in  its  view,  amalgamation 
consists  of  a  merging  process  arrived  at  and  undertaken  by  agreement,  with 
the  Province  acting  as  arbiter  to  ensure  that  the  agreement  has  in  fact  been 
achieved.  The  pooling  of  assets  and  resources,  therefore,  should  be  jointly 
considered  and  co-operatively  determined. 

During  the  past  year,  proposals  for  amalgamation  have  been  put 
forth  by  the  Toronto  and  York  Planning  Board,  by  the  City  of  Toronto  and  by 
many  private  citizens.  Most  of  these  proposals  differ  only  in  their  conception 
of  the  area  which  they  propose  should  be  amalgamated. 

The  Toronto  and  York  Planning  Board  recommended  in  its  Report  of 
December  1,  1949,  the  amalgamation  of  the  City  of  Toronto  and  the  seven 

municipalities  between  the  Don  and  Humber  Rivers,  from  Lake  Ontario  to 

15. 

Steele fs  Avenue.  The  City  of  Toronto  applied  to  the  Municipal  Board  in 

February  1950,  for  the  amalgamation  of  the  "traditional"  thirteen  municipalities 

with  the  exception  of  the  rural  portions  of  the  Townships  of  Etobicoke  and 

Scarborough.  The  present  application  of  the  City  calls  for  the  amalgamation 

of  all  of  these  thirteen  municipalities.  Some  private  proposals  have  called 

for  different  areas,  sometimes  including  municipalities  additional  to  those 

15.  This  Board  amended  its  recommendation  during  1950  to  that  of  amalgamation 
of  the  "traditional"  thirteen  municipalities. 
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requested  in  the  application  of  the  City. 

In  its  consideration  of  a  proposal  for  Amalgamation  plus  a  Limited 
Regional  Authority  the  Committee  did  not  believe  it  necessary  to  recommend 
flatly  the  number  of  municipalities  which  should  be  so  unified.  It  is 
suggested  that  amalgamation  must  include  the  ’’urban  core"  and  some  area  for 
future  expansion.  The  inner  area  of  thirteen  municipalities  might  be  well 
adopted  as  the  appropriate  boundary  line. 

In  delineating  the  "inner  area"  ("urban  core")  and  the  "area  of 
expected  future  development"  ("fringe  area")  present  municipal  boundaries 
could  be  observed.  If,  however,  the  Provincial  Government  believed  that  it 
would  be  practical  to  cut  across  present  municipal  boundaries  in  order  to 
achieve  a  more  acceptable  division  between  the  new  central  city  and  the 
"fringe  area",  such  action  ivould  in  no  way  destroy  the  essential  features  of 
the  plan  to  be  proposed. 

THE  LIMITED  REGIONAL  AUTHORITY 

Amalgamation  of  the  inner  area,  in  the  main,  urbanized  solidly 
built-up  municipalities,  would  not  of  itself  solve  the  basic  problem  of 
controlling  and  co-ordinating  the  growth  of  the  area  of  expected  future 
development  of  the  Toronto  metropolitan  community.  It  is  the  proposal  of 
the  Committee  that  such  co-ordination  can  be  provided  through  the  creation 
of  a  new  metropolitan  Regional  Authority  governing  a  number  of  services,  with 
its  area  of  jurisdiction  to  be  the  amalgamated  city  together  with  the  area 
of  expected  future  development,  that  is,  including  the  fringe  area  in  which 
urban  development  is  scattered  or  just  beginning. 

The  Committee  had  in  mind  three  major  objectives  in  proposing  a 
combined  system  of  this  type: 

1,  To  bring  a  maximum  degree  of  integration  over  the  entire 

Metropolitan  Area,  while  recognizing  that  the  "fringe  area", 
although  an  area  of  po  ential  development,  is  not  yet 
developed  to  the  point  where  its  interests  are  identical 
with  the  "urban  core". 
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2.  To  create  a  minimum  disturbance  of  the  present  county- 
structures,  consistent  with  constructive  municipal 
administration. 

3.  To  control  future  growth  and  to  facilitate  further  future 
annexations  to  the  amalgamated  city. 

In  the  opinion  of  the  Committee,  the  introduction  of  a  Regional 

Authority  would  be  more  successful  if  its  powers  were  in  the  first  instance 

(a)  clear-cut  and  (b)  held  to  a  minimum.  It  is  also  assumed  that  the  financial 

contributions  from  constituent  municipalities,  the  central  city  and  on  behalf 

of  the  fringe  suburbs,  can  be  assigned  rather  arbitrarily  without  raising 

serious  opposition  or  controversy. 

GrOvmMmr&L  structure  of  ms  metropolitan  area 

City  Council 

Amalgamation  ivould  necessitate  the  creation  of  a  single  government  for 
the  new  City  of  Toronto.  The  municipal  governing  body  of  the  enlarged  central  city 
would  consist  of  a  City  Council  with  the  powers  and  duties  of  the  presently 
constituted  Toronto  City  Council,  subject  to  the  powers  vested  in  the  Regional 
Authority.  It  would  thus  be  necessary  to  create  new  electoral  districts 
covering  the  present  City  and  the  municipalities  to  be  joined  with  it,  for 
purposes  of  election  to  the  City  Council,  unless  all  representatives  were  to 

be  elected  at  large.  The  number  of  wards  might  be  kept  to  nine  as  in  the 

16. 

present  City  or  a  larger  or  smaller  number  could  be  adopted. 

Suburban  Councils 

In  the  area  beyond  the  central  city  within  the  jurisdiction  of  the 
Regional  Authority,  local  municipal  councils  would  remain  as  presently  constituted. 
Such  councils  would  retain  all  of  their  present  powers  subject  to  the  powers 
vested  in  the  newly  constituted  Regional  Authority.  Local  councils  would 
continue  to  send  representatives  to  the  County  Council  (York  or  Peel  Counties) 

16.  Some  proponents  of  the  Metropolitan  County  scheme  felt  that  a  measure  of 
decentralization,  as  suggested  in  the  County  proposal,  might  be  the 
proper  solution  to  the  metropolitan  problem  in  education  in  the  event 
of  amalgamation.  School  Areas  might  be  maintained  along  with  a 
Metropolitan  Board  of  Education  (see  fn.  14,  p.42). 
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of  which  they  form  part,  and  would  continue  to  participate  in  County  affairs. 
Regional  Authority 
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In  the  opinion  of  the  Committee,  the  Regional  Authority  should  be 
constituted  with  the  full  authority  of  a  municipality  for  the  narroiv  group  of 
functions  assigned  to  it,  and  would  have  a  full  time  staff  to  carry  out  its 
municipal  functions.  The  governmental  organization  of  the  Authority  would  be 

a  small  body  composed  of  an  equal  number  of  representatives  from  the  enlarged 

17. 

amalgamated  city  and  from  the  outer  or  "fringe  area".  The  members  of  this 
organization  would  choose  an  outside  chairman  or  failing  agreement  on  such  a 
choice  the  chairman  could  be  appointed  by  the  Provincial  G-overnment ,  presumably 
for  his  impartial  and  objective  views. 

The  jurisdiction  of  the  government  of  the  Regional  Authority  would 
extend  to  the  following  municipal  services: 

1.  Planning 

1.  Responsibility  for  designation  of  major  land  uses  in  the 
entire  Metropolitan  Area  would  be  assumed  by  the  Authority. 

Major  land  uses  are  conceived  as  urban,  rural,  industrial, 
conservation  and  recreation. 

2.  Responsibility  for  the  planning  of  water  supply  and  sewage 
disposal  throughout  the  Metropolitan  Area. 

2.  Housing 


The  Regional  Authority  would  be  responsible  for  the  construction 
and  operation  of  housing  under  Section  35  of  the  National  Housing  Act. 

5.  Arterial  Roads 

The  Regional  Authority  would  be  responsible  for  arterial  roads 
throughout  the  Metropolitan  Area  including  those  now  under  the  Toronto  and  York 
Roads  Commission.  Roads  extending  beyond  the  designated  Metropolitan  Area  could 
be  placed  under  its  authority  by  agreement. 

17.  One  proposal  put  forward  was  that  the  enlarged  City  should  appoint  four 

representatives  who  could  be  selected  from  the  Council  or  from  outside  its 
ranks.  Similarly,  the  counties  of  York  and  Peel  might  appoint  two  members 
each.  In  the  selection  of  the  County  representatives  it  was  proposed  that 
the  full  membership  -  not  merely  the  representatives  from  the  Metropolitan 
Area  -  should  participate  in  the  selection  and  those  chosen  would  similarly 
not  be  restricted  to  residents  in  the  metropolitan  fringe.  In  this  way  proper 
consideration  of  the  interests  of  the  whole  county  in  the  "buffer"  area  could 
be  assured  and  extensions  to  the  metropolitan  region  would  not  raise  the  outcry 
that  the  added  portions  must  have  new  representatives  appointed  on  their  behalf. 
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4.  Public  Transportation 

The  Regional  Authority  would  assume  responsibility  for  public 
transportation  within  the  "fringe  municipalities" .  The  Authority  wculd  not 
necessarily  take  over  the  management  of  transportation  services  but  might 
grant  private  franchises  or  permit  the  local  municipalities  served  to  set  up 
their  own  public  transportation  facilities.  The  Regional  Authority  might 
also  exercise  supervision  over  inter-municipal  transportation  services  between 
the  City  and  the  "fringe  area". 

From  a  planning  point  of  view  the  Regional  Authority  might  also  be 
given  the  right  to  rule  on  proposed  additions  to,  reductions  in,  or  changes  in 
the  services  furnished  within  the  enlarged  city  by  its  transportation  authority. 

When  further  areas  are  annexed  to  the  central  city  arrangements 
should  be  concluded,  as  part  of  the  annexation,  for  the  City  to  assume  full  res¬ 
ponsibility  for  public  transportation  services  within  the  areas  annexed. 

5 Mai  or  Recreational  Facilities 

Responsibility  would  be  assumed  for  the  designation,  maintenance 

and  program  of  major  recreational  areas  as  large  parks,  beaches,  green  belts, 

18 

and  conservation  areas. 

Finances  of  the  Regional  Authority 

In  order  to  provide  the  Regional  Authority  with  financial  resources 

the  Committee  believes  that  contributions  should  be  levied  in  proportions  to  be 

determined  on  the  enlarged  amalgamated  City  of  Toronto  and  on  the  Counties  of 

York  and  Peel.  It  is  expected  that  the  total  amount  required  will  be  small  and 

18.  One  member  of  the  Committee  proposed  an  additional  "special  jurisdiction" 

for  the  Regional  Authority  which  he  describes  as  follows:  "The  jurisdiction 
of  the  Regional  Authority  may  be  extended  to  cover  education  and/or 
unemployment  relief  or  any  aspect  of  these  in  any  municipality,  or  part 
or  parts  thereof,  encroached  upon  or  benefitted  by  any  action  of  the 
Regional  Authority  due  to  its  control  of  planning,  subject  to  the 
extension  of  such  jurisdiction  receiving  the  consent  of  the  municipality 
or  local  board  thereof  concerned.  If  consent  is  not  obtained,  the  Ontario 
Municipal  Board  may,  following  a  public  hearing  of  all  parties  concerned, 
upon  the  application  of  the  Regional  Authority  or  by  the  municipality  or 
local  board  thereof  affected,  issue  an  order  extending  such  jurisdiction 
in  any  or  all  of  such  matters." 
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the  proportion  of  contributions  would  be  determined  at  the  time  the 
Regional  Authority  is  created. 

It  is  further  assumed  by  the  Committee  that  efforts  would  be  made 
to  obtain  a  satisfactory  and  more  permanent  system  of  Provincial  grants  to  the 
Regional  Authority.  The  Committee  has  assumed  previously  that  total  grants  by 
the  Province  to  the  amalgamated  City  and  to  the  municipalities  in  the  area  of 
expected  future  development  would  remain,  at  least  during  the  transition  period 
of  say  five  years,  at  the  level  reached  at  the  date  of  amalgamation  and  the 
establishment  of  the  Regional  Authority. 

MUNICIPAL  SRRYPOT  PROVISION  UNDISR  AMAU1AMATI0N 

In  an  amalgamated  metropolitan  City  of  Toronto  it  would  seem  possible 
that  most  of  the  present  City  Departments  could  and  would  be  expanded  to  meet 
the  additional  responsibilities  of  providing  service  throughout  the  enlarged  city. 
The  new  City  Council  would  have  to  reach  decisions  as  to  the  exact  form  of  civic 
government  to  be  adopted.  Among  the  municipalities  certain  to  be  involved,  the 
use  of  Commissions  to  operate  services  differs.  It  should  not  be  assumed  that  the 
system  in  force  in  the  present  City  would  automatically  be  adopted.  Tor  example, 
the  electric  services  might  be  put  directly  under  a  City  Department,  or,  on  the 
other  hand,  v:  ter  supply  might  be  managed  by  a  Commission.  Again,  the  enlarged 
City  might  continue  some  use  of  volunteer  fire  fighters  in  line  with  present 
suburban  operations. 

It  is  assumed  by  the  Committee  that  all  of  the  municipal  functions  which 
are  presently  the  responsibility  of  the  individual  municipalities  to  be  amalgamated, 
would  be  taken  over  by  the  new  Metropolitan  City  Council.  In  the  opinion  of  the 
Committee  this  should  not  mean  centralization  for  the  sake  of  centralization.  An 
efficient  amalgamation  can  only  be  maintained  if  there  is  a  good  deal  of 
administrative  decentralization.  To  this  end,  present  suburban  municipal  offices, 
equipment  and  techniques  should  be  utilized  to  the  greatest  possible  extent 
consistent  with  efficiency  and  present  personnel  should  be  absorbed.  There 
may,  of  course,  be  changes  to  ensure  the  best  practical  district  boundaries  and 
the  control  of  key  problems  in  the  central  offices. 
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PROVISION  FOR  CHANGE  OF  STATUS 

The  Committee  is  of  the  opinion  that  there  should  be  provision  made 
in  an  amalgamation  for  periodic  review  at  frequent  intervals,  of  the  extent  of 
urban  growth  in  order  that  the  boundaries  of  the  central  city  and  the  area  under 
control  of  the  Regional  Authority  might  be  adjusted  to  meet  changing  conditions. 
In  addition  it  is  suggested  that  it  might  be  desirable  to  provide  for  changes 
in  the  boundaries  or  status  of  the  present  suburban  municipalities  in  the  "fringe 
area" 
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c  onclud  IMG-  c  cum  arc  TS 

The  ’'metropolitan  problem”  has  been  described  by  the  Committee  as  not 

one  but  a  series  of  inter-related  problems  which  grow  more  difficult  of  solution 

19. 

with  each  passing  year.  Although  all  municipalities  in  the  Metropolitan  Area 
have  experienced  difficulties  inherent  in  population  growth  and  expanded 
urbanization,  particularly  during  the  past  decade,  the  impact  of  such  growth  and 
expansion  has  not  been  felt  to  the  same  extent  in  all  municipalities.  Some  are 
indeed  facing  difficulties,  the  magnitude  of  which  has  certainly  forced  intensive 
consideration  of  all  important  questions,  particularly  those  affecting  the 
provision  of  basic  municipal  services. 

There  is  no  doubt  in  the  mind  of  the  Committee  of  the  urgent  need  to 
work  out  and  implement  an  adequate  scheme  of  metropolitan  government  to  remove 
barriers  to  constructive  development  and  to  prevent  civic  bodies  in  the 
Metropolitan  Area  from  working  at  cross  purposes;  to  ensure  solution  of  the 
more  pressing  current  problems  and  to  forestall  such  difficulties  over  the 
years  to  come. 

The  most  significant  requirement  is  the  extension  of  the  area  of 
common  municipal  jurisdiction.  At  first  sight  the  differences  between  the 
two  schemes  appear  to  be  great.  Obviously,  the  philosophy  underlying  the 
two  proposals  is  at  variance,  but  the  motives  and  objectives  remain  the  same. 

The  Committee  would  urge  that  its  two  proposals  should  be  carefully 
considered  and  that  a  solution  incorporating  the  essentials  of  one  or  other 
plan  be  adopted  at  the  earliest  possible  time  with  full  authorization  for  the 
progressive  implementation  of  the  entire  scheme.  This  would  involve  in  the 
case  of  the  Metropolitan  County  the  immediate  creation  of  the  Metropolitan 
County  Council  with  step-by-step  transference  of  functions  from  municipal 
councils  to  the  County  Council.  In  the  case  of  the  amalgamation  scheme,  it 
would  mean  immediate  creation  of  the  Regional  Authority  with  step-by-step 
implementation  of  the  amalgamation. 

19.  First  Report,  Section  One, Committee  on  Metropolitan  Problems,  Civic 
Ad vi s o ry ~Counc i 1  of  Toronto,  November  1949,  page  8. 


. 


53. 


In  either  scheme  too,  it  would  seem  essential  that  a  single 
assessment  department,  probably  based  upon  that  of  the  present  City  would 
be  required  in  the  first  instance  to  take  over  all  assessment,  possibly  on 
a  contract  basis,  to  arrange  for  the  absorption  of  present  assessment  staffs 
and  the  production  of  a  uniform  assessment. 

The  Committee  visualizes  further  that  in  the  Metropolitan  County 
scheme  the  next  step  would  involve  transference  of  municipal  services.  In 
the  Amalgamation  scheme  the  second  major  step  would  involve  the  stage-by- 
stage  absorption  of  the  areas  to  be  added  to  the  enlarged  City.  This  might 
take  the  form  of  a  geographical  transfer  by  groups  of  municipalities  rather 
than  by  services. 

In  any  event,  it  is  the  opinion  of  the  Committee  that  the  present 
situation  is  so  far  unsatisfactory  that  lesser  expedients  will  not  suffice 
to  meet  the  major  difficulties  requiring  solution.  A  great  measure  of 
surgery  is  required.  Either  of  the  proposals  presented  in  this  Report  would, 
in  the  opinion  of  the  Committee,  be  a  worthwhile  and  forward  step.  Anything 
less  will  likely  be  of  short-term  assistance. 
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